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An undoubted classic among works on Social 
Economy has been “American Charities,” by 
Amos G. Warner, a comprehensive work which 
appeared in 1894 and which has been cited as 
an authority ever since. Although revisions 
have been made with the lapse of time, a work 
in all essentials new was finally felt to be a 
prime necessity. The “charities” of 1893 and 
the “social work” of 1929 display striking 
differences, between which lies an interesting 
period of transition. And yet the thesis set up 
by Dr. Warner was too important to be ignored. 
It becomes a sort of point of departure. 

The book as it now stands is divided into 
three parts. Part I, written by Mr. Queen, is 
an attempt to give the reader a perspective. 
Part II is Mr. Warner’s description of Ameri- 
can Charities in the ’90’s. Part III, in which 
Mr. Harper and Mr. Queen have collaborated. 
is an account of American social work ten 
years after the War. The new material repre- 
sents about two-thirds of the entire text. It 
shows graphically how rapidly the field of 
social work has changed and broadened, since 
Warner wrote, a third of a century ago. Such 
terms as “social maladjustment,” “mental hy- 
giene,” “community organization,” and “pro- 
fessional standards,” were unknown then, or at 
best but dimly visioned. The philosophy, the 
technique and the very language of social work 
have changed. But Warner’s message is still, 
vital, and in this new connotation will remain) 
so. 
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PREFACE TO THE FOURTH EDITION 


The rising profession of social work is producing a rapidly 
increasing volume of “literature.” Indeed, for years there have 
been appearing books, articles, and pamphlets dealing with 
human beings in trouble and the agencies for their relief. Most 
of these publications have been ephemeral in interest and value, 
but here and there one has stood out like a landmark, summing 
up the achievements of some period or pointing the way for 
new developments. Among these “philanthropic classics’? may 
be named Juan Luis Vives’ De Subventione Pauperum, pub- 
lished about 1525, the reports of the British Poor Law Com- 
missions of 1832 and 1909, Amos G. Warner’s American 
Charities which appeared in 1894, and Mary Richmond’s Social 
Diagnosis of 1917. By examining these and similar documents 
one might get a very clear idea as to some of the important 
changes that have taken place in the development of social work. 
However, there would be many gaps to fill; the story as a 
whole would be quite disjointed. 

An entirely different method of tracing the course of 
“charity,” “philanthropy,” ‘‘welfare work,” or “social service,” 
as it has been called at various times and places, is to examine 
a number of conventional histories and combine their accounts 
into a single narrative. In such a project one would turn to 
Lallemand’s Histoire de la Charité, Uhlhorn’s Christliche Lie- 
bestatigkeit, Ratzinger’s Kirchliche Armenpflege, Nicholl’s His- 
tory of the English Poor Law, Breckinridge’s Public Welfare 
Administration in the United States, Watson’s Charity Or- 
ganization Movement in the United States, and similar trea- 
tises. Such a review as this was attempted by Queen in Social 
Work in the Light of History. 

But the historical approach does not appeal to everyone; 
many students and citizens want a bird’s-eye view of contem- 
porary social work without much reference to its origin and 
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development. For their benefit a number of interesting books 
have been written. Among them are O’Grady’s Introduction 
to Social Work, Halbert’s What Is Professional Social W ork? 
and Devine’s Social Work. Each of these is a useful survey of 
the field of social work as it is today. 

The present volume rests on a belief that the layman and 
the beginner in social work need both a graphic picture of the 
present situation and something of its background. But instead 
of a general historical review we shall present a detailed con- 
trast between American social work of two different periods, 
the eighteen-nineties and the nineteen-twenties. During this 
third of a century most significant changes have taken place. 
The “‘charities” of 1893 and the “social work” of 1929 display 
striking differences, between which lies an interesting period 
of transition. In order that the changes in attitudes, interpreta- 
tions, methods, and agencies may be most vivid we shall present 
the situation of the ’nineties in the words of Professor Warner, 
whose book more adequately than any other depicts the spirit 
and procedure of American charities in that period. 

Thus, while we are in one sense “revising”? American Char- 
ities, we are not trying to “bring it up to date’; neither are 
we trying to discredit it. Professor Warner did so good a 
piece of work in stating the assumptions and describing the 
machinery of social work in 1893 that his original contribu- 
tion should be preserved as nearly intact as possible. To at- 
tempt to “work it over” into a description of contemporary 
social work or a running contrast, item by item, of the ’nine- 
ties with the present, would be to invite the twin disasters 
of spoiling Warner’s clear picture of the earlier period and 
failing to give an adequate view of the later. Hence we are 
retaining most of Warner’s original material just as he pre- 
sented it. The only changes are certain omissions and consoli- 
dations which it has seemed legitimate to make in the interest 
of brevity. But in making these relatively unimportant changes 
we are preserving Warner’s point of view and essential data, 
expressed in his own words. By adopting this plan we hope to 
avoid the inconsistencies which so often rise up to plague the 
reviser. 
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As a matter of general information, it should be stated that 
American Charities has already gone through three editions. 
The first was published in 1894; the second and third, both 
being revisions by Mrs. Mary Roberts Coolidge, appeared in 
1908 and 1919 respectively. For reasons already given it has 
seemed wise in this present edition to make no use of the two 
revisions, in spite of their undoubted usefulness in years gone 
by. 
The book as it now stands is divided into three parts. Part I, 
written by Mr. Queen, is an attempt to give the reader a per- 
spective. Part II is Mr. Warner’s description of American 
charities in the ’nineties. Part III, in which Mr. Harper and 
Mr. Queen have collaborated, is an account of American social 
work ten years after the War. While the entire book represents 
a cooperative effort, Chapters I, H, XVI, XVIII, XIX, XX, 
XXII, XXIII, XXV, XXXI, XXXII, and XXXIII were writ- 
ten by Mr. Queen; Chapters XVII, XXI, XXIV, XXVI, 
XXVII, XXVIII, XXIX, and XXX were written by Mr. Har- 
per; Chapters III to XV inclusive represent about two-thirds of 
the first edition by Mr. Warner. Deletions can easily be identi- 
fied by comparison with the original. 

Acknowledgments are due many individuals and organiza- 
tions whose cooperation has made the preparation of this book 
possible. We regret that it is impossible to present a complete 
list. But among those who have furnished us with information 
and advice or permitted the reprinting of published materials 
are the following— Miss Jane F. Culbert, Professor Seba Eld- 
ridge, Mr. David Holbrook, Dr. Samuel Langer, Miss Louise 
Odencrantz, Professor Jesse F. Steiner, Dr. Frankwood E. 
Williams; The Commonwealth Fund Division of Publications, 
Henry Holt and Company, Harper and Brothers, Alfred A. 
Knopf, Inc., The Macmillan Company, The New Republic, 
Inc., University of Chicago Press, Yale University Press; 
American Association of Social Workers, American Associa- 
tion for Organizing Family Social Work, American Hospital 
Association, American Red Cross, Association of Community 
Chests and Councils, Associated Out-Patient Clinics of the 
City of New York, Child Welfare League of America, Hebrew 
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Sheltering Guardian Society of New York, Kalamazoo Sta- 
tionery Company, National Conference of Social Work, Na- 
tional Information Bureau, National Probation Association, 
National Social Work Council, New York School of Social 
Work, Russell Sage Foundation; Better Times, The Family, 
Social Service Review, and The Survey. To these and others 
who have contributed to the making of this book we express our 
hearty appreciation. 

STUART ALFRED QUEEN 

Ernest BouLpIN HARPER 


January, 1930 
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PART I 


AN-HISTORICALA PERSPECTIVE 


AMERICAN CHARITIES 
AND SOCIAL WORK 


CHAPTER: I 
THE BEGINNINGS OF SOCIAL WORK 


A new profession has made its appearance in the United 
States during the past third of a century. Social work as a spec- 
ialized, skilled service, for which specific scientific and technical 
training is essential, has really come into being during the life- 
time of persons not yet forty years old. It is, of course, not 
absolutely different from anything the world had seen be- 
fore, nor is it without roots in the distant past. On the contrary, 
we shall presently note developments reaching back hundreds 
of years through which this new profession has come to be. 
Just as the automobile—new within the same period—was pre- 
ceded by the wheel, the highway, and the internal combustion 
engine, so social work was preceded by mutual aid, pious alms- 
giving, public relief, and bourgeois benevolence. Both automo- 
bile and social work were new, yet both consisted largely in 
achievements of the past. 

Because the term social work means different things to dif- 
ferent people, it seems important at the very outset to offer a 
tentative definition and to distinguish between this and other 
terms with which it is often interchanged. Some would restrict 
the meaning of social work to “caring for derelicts,” while 
others would make it include everything that promotes the pub- 
lic welfare. Many people make no distinction between social 
work, charity, philanthropy, uplift, reform, and public wel- 
fare. As we shall see in our historical review, this is perfectly 
natural, but it is none the less confusing to the student of con- 
temporary social work. 

The words charity, philanthropy, and benevolence represent 
a set of attitudes, a spirit of kindliness and generosity, which 
some call a virtue. They mean the offering of goods or services 
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without expectation of the usual return. They may involve 
putting oneself in the place of another, seeing and feeling with 
him, then acting in his interests, as they are understood through 
this process of “sympathetic insight.” But to many people 
charity is merely a collection of miscellaneous activities vaguely 
designated as “doing good”—carrying baskets to poor widows, 
gathering children into orphan asylums, feeding tramps in mid- 
night missions, dispensing free medicines to the sick. Also the 
term charity has come to connote a measure of social distance. 
When we help our relatives, our friends, or our neighbors we 
do not call that charity. It is when we offer assistance to some- 
one who “does not belong,” at least not fully, that this word 
is used. 

The words uplift and reform connote the existence of su- 
perior and inferior; they emphasize condescension rather than 
kindness, and pity rather than understanding. They mean 
“good deeds” as gratuities handed down, “out of the goodness 
of one’s heart,” to members of “the lower classes.” They 
smack of smugness and self-righteousness. Reform in particu- 
lar seems usually to be a matter of making other people do 
what we believe to be good for them. However, this latter term 
is also used at times to describe cooperative ventures in social 
reorganization. 

The terms welfare work and public welfare naturally refer 
to anything and everything that is “good for us” collectively. 
But in current usage they have a much more restricted mean- 
ing. They are applied chiefly to such things as almshouses, 
orphan asylums, reformatories, pensions, and doles. In Massa- 
chusetts we call those officials who feed hungry men and send 
old ladies to the poor farm ‘overseers of the public welfare’’! 
In several states we have in addition to departments of educa- 
tion, health, labor, public utilities, and the like, Departments of 
Public Welfare, as if the other departments had nothing to do 
with the common weal! 

The term social work is itself used in two widely different 
senses. The first is very general and covers all sorts of Civic 
activities, while the second refers to a rather specific vocation. 
One of the best statements of the first or “general” viewpoint 
has been made by Edward T. Devine. 
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Social work, then, is the sum of all the efforts made by society 
to “take up its own slack,” to provide for individuals when its 
established institutions fail them, to supplement those established 
institutions and to modify them at those points at which they have 
proved to be badly adapted to social needs. It may have for its 
object the relief of individuals or the improvement of conditions. 
It may be carried on by the government or by an incorporated 
society or by an informal group or by an individual, or it may be 
a temporary excrescence on some older institution which exists 
primarily for some other function. It may be well done or badly. 
. . . It may be inspired by sympathy or expediency or fear of 
revolution or even of evolutionary change, or by a sense of justice 
and decency. It includes everything which is done by society for 
the benefit of those who are not in position to compete on fair 
terms with their fellows, from whatever motive it may be done, by 
whatever agency or whatever means, and with whatever result.t 


For ourselves we have found it more helpful to use the term 
social work in a more restricted sense. We have called it the 
art of adjusting personal relationships and reorganizing social 
groups. Sometimes difficulties arise between husband and wife, 
parent and child, teacher and pupil, employer and employe, 
native and foreign born, black and white. Whenever such mis- 
understandings and conflicts occur the integrity of some social 
group is threatened: a family is becoming disorganized, a 
neighborhood is disintegrating, a community is going to pieces, 
a school or an industrial group is breaking up. Social work con- 
sists in the analysis of such a problem-situation, in the interpre- 
tation of it to the persons concerned, in the planning with them 
of an acceptable way out, and in the cooperative carrying 
through of such a plan. The client of the social worker may 
be a single person, a family, a neighborhood, a church, a trade 
union, a city, a state. 

Now it is probable that such difficulties have always arisen 
among men and that there have been from time immemorial 
efforts to straighten them out. Our task is now to show by 
what stages friendly intervention has graduated into profes- 
sional service. We shall attempt to trace the movement from 
(1) simple neighborliness in primary groups through (2) or- 
ganized mutual aid, (3) assistance to detached outsiders, (4) 


*Devine, Edw. T., Social Work, pp. 21-22. Copyright, 1922, by The 
Macmillan Company. Reprinted by permission. 
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repression of begging and other uses of the police power, 
(5) the poor law, (6) uplift and reform programs conducted 
by one social class in the interest (real or assumed) of an- 
other, at last to (7) a more or less skilled service available to 
any unadjusted person or disorganized group. 

So long as people lived their whole lives in small isolated 
communities, social maladjustments were few and their correc- 
tion was effected largely through group pressure and other col- 
lective action. With the complexity that comes from increasing 
numbers, things that worked themselves out “naturally” in the 
simpler situation had to be dealt with systematically. As means 
of transportation improved, more and more persons became 
separated from their friends and relatives; when they got into 
trouble special provision was required to help them out. When 
these outsiders took undue advantage of the assistance offered 
and demanded alms as a right repressive measures were insti- 
tuted. When Europe became urban and industrial, instead of 
rural and agricultural, new social classes appeared, a bour- 
geoisie or middle class and a proletariat or laboring class. Out 
of the poverty of the latter and the surplus of the former arose 
some of the humanitarian movements of the nineteenth cen- 
tury. Finally the democratic movement and the development of 
the social sciences made possible a profession of social work. 

Simple Neighborliness. An attempt has sometimes been 
made to account for social work by referring it directly and 
solely to the teachings of Jesus and practises of the early Chris- 
tian Church. But it is now recognized that this explanation errs 
by being too simple and by ignoring social-work activities of 
much earlier times. The real significance of the early Church 
for the development of social work may be briefly described. 
In the beginning each Christian congregation was a small com- 
pact body of friends in the midst of a hostile community ; they 
practised mutual aid as one of the natural functions of a pri- 
mary group and also from hard necessity. When the congrega- 
tion became larger and included heterogeneous elements this 
mutual aid had to be organized and promoted. As a stimulus 
to the service of needy fellow Christians the Church Fathers 
appealed to the ancient doctrine of the religious merit of alms- 
giving. For the moment, however, our concern is with the 
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early Church as a primary group, whose members were bound 
together by the enthusiasm of a new-found faith and by perse- 
cution from without. 


The church thoroughty bore the character of the family, and 
was, even in its manner of life, only the continuation of the fam- 
ily-like circle by which our Lord was surrounded. In this circle 
community of goods had prevailed. Its members lived upon what 
was given not merely by those outside, but also by those within 
it. . . . Each contributed of that which was his own to what 
was necessary for the common maintenance, without thereby de- 
priving himself of all property. Still less were any compelled to 
do this, or to persevere in it, by any decree of the church. The 
family feeling was, however, so strong, that none of them said 
“that aught of the things which he possessed was his own, but 
they had all things in common.” . . . 

Great self-sacrifice was found in all the churches. Christians 
gave willingly, not merely according to their means, but beyond 
them. They gave not of their superfluity, but of their labour, and 
shunned no sacrifice... . 

Special tasks were imposed on Christian charity in times of 
persecution. Poverty and distress might easily become a strong 
temptation to apostasy. Persecution too inflicted material damage 
on many, their business suffered, they were entirely withdrawn 
from it, when they were either thrown into prison, exiled, or 
compelled to flee. Confiscations also took place, or the houses 
of Christians were plundered by the heathen populace. . . . 

The pestilence raged in Alexandria under the Emperor Gal- 
lienus. Eusebius has preserved a letter of Dionysius, then its 
bishop, in which he describes the conduct of the Christians dur- 
ing this visitation: “Most of our brethren, in the fulness of their 
brotherly love, did not spare themselves. They mutually took care 
of each other, and as instead of preserving themselves they at- 
tended on the sick, and willingly did them service for Christ’s 
sake, they joyfully laid down their lives with them.? 


This mutual helpfulness is properly described as simple 
neighborliness, for it was spontaneous, unorganized, and in the 
main restricted to members of the congregation. 

The feudal estates of medieval Europe embraced similar 
primary groups. The inhabitants of these rural villages were 
more fixed and more isolated than were the early Christians, 
but both lived as compact social groups whose members prac- 


* Uhlhorn, Gerhard, Christian Charity in the Ancient Church, Pp. 73, 122, 
195, 188. 


8 An Historical Perspective 


ticed mutual aid after the fashion of real neighbors the world 
over. Most of the people on a medieval manor were blood kins- 
men. Their families had lived in the same place for generations. 
They knew each other well and hardly knew anyone outside 
the village at all. They farmed their strips in the great fields, 
raising the same crops in the same way, pasturing their cattle 
and hogs on the commons, rendering the same customary serv- 
ices to the lord ofthe manor. They worshipped at the same 
parish church, attended the same manorial court and celebrated 
the same holidays. Traveling little and seeing few strangers, 
their lives were so bound together that they naturally shared 
each other’s sorrows and misfortunes. It is significant that we 
can find no historical mention of charity within the manor, 
and that during the Middle Ages there was very little tithing 
or parochial relief. There seem to have been no committees, no 
collections, and no institutions of a charitable sort maintained 
by these little communities. When anyone suffered misfor- 
tune, he was among friends who took it for granted that he 
should receive their help. 

The merchant and craft gilds of the Middle Ages were at the 
outset primary groups similar in many respects to the early 
Christian congregations and the villages on feudal estates. 
They were composed of persons engaged in the same trade; 
they were quite exclusive; they developed a considerable degree 
of self-government; they lived near together in the town; they 
attended the same parish church and celebrated the same holi- 
days. Apprentices frequently lived with their masters; journey- 
men expected soon to become masters; all worked together in 
the intimate relations of the small shop. So long as these con- 
ditions lasted there was mutual aid, spontaneous and unorgan- 
ized. 

Similarly the pioneers of our own country shared the mis- 
fortunes of crop failure, forest fire, and hostile raid. In barn- 
raisings and corn-huskings their mutual aid took the form of 
festivals. In time of sickness, accident, or death the neighbors 
came in, doing whatever they could gladly and as a matter of 
course. 

None of the instances cited involved what we today would 
call social work. They are examples rather of its absence. 
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Moreover, if we had continued to live in such small, localized, 
primary groups, with so few outside contacts, social work 
might never have appeared. It was the expansion and growing 
complexity of these communities or the dispersion and detach- 
ment of their members that started a chain of events out of 
which this new profession has developed. 

Mutual Aid Organized. The early Church at Jerusalem 
affords a classic example of the type of social change which 
preceded and necessitated the formal organization of mutual 
aid. While the congregation started out “like one big family,” 
its numbers increased rapidly and soon included members who 
spoke Greek as well as those whose tongue was Aramaic. 


Now in these days, when the number of the disciples was 
multiplying, there arose a murmuring of the Grecian Jews against 
the Hebrews, because their widows were neglected in the daily 
ministration, And the twelve called the multitude of the dis- 
ciples unto them, and said, It is not fit that we should forsake 
the word of God and serve tables. Look ye out, therefore, brethren, 
from among you seven men of good report, full of the Spirit 
and of wisdom, whom we may appoint over this business.’ 


Other changes of a similar nature followed. The common 
meals of the members gave way to rather formal ‘‘love feasts,” 
which became incidentally a means of providing for the poor. 
Homeless children were at first welcomed into the homes of 
relatives and neighbors, but before long they were referred 
to the bishop who was supposed to see that they were properly 
brought up. Visiting and ransoming of prisoners, which at 
first needed no urging, soon became the object of official ex- 
hortation. Hospitality to visiting brethren likewise became a 
burden and was gradually displaced by the establishment of 
institutions called xenodochia. Ere long these renodochia were 
housing a miscellaneous assortment of wayfarers, lame, halt, 
blind, widows, orphans, aged, and sick persons. Plainly simple 
neighborliness no longed sufficed ; it was being supplemented by 
organized and institutionalized care. But it should be noted that 
these new relief measures, like the more spontaneous helpful- 
ness, were largely for the benefit of those who “belonged.” 
Not often were they extended to the “heathen.” 


“Acts, 6: 1-3. 
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In the medieval gilds it was the raising of barriers between 
the various grades of workmen that occasioned the develop- 
ment of organized relief. Conditions of apprenticeship were 
made hard; journeymen were hindered from becoming mas- 
ters; some of the masters set up an inner circle known as the 
“mystery.’’ Hence simple neighborliness could not be counted 
upon to meet the needs of workmen in trouble. To deal with 
the new situation some gilds made contracts with hospitals or 
almshouses, others established institutions of their own, and 
some collected funds for helping needy members and their fam- 
ilies in other ways. Thus the bakers of Strassburg made an 
arrangement with a hospital in their city according to which 
the superintendent was to receive any member of the gild who 
might be brought in by the proper official. This officer of the 
gild was to visit his sick brothers three times a week in order 
to supervise their conduct and see that they left the hospital 
as soon as they were well.* 

In numerous ways the gilds prepared the way: for municipal 
action. Activities at first carried on by separate organizations 
of merchants or artisans were gradually transferred to the 
city government. So the towns more and more assumed re- 
sponsibility for citizens who lacked family, friends, or funds. 
In addition the municipalities dealt with problems which 
gilds acting separately could not possibly handle, such as fam- 
ine, pestilence, and the influx of beggars. 

Municipal charities in England, Germany, and France seem 
often to have begun with the provision of grain in time of 
famine. 


The general alms (l’aumone générale) of Romans owed its 
origin to a famine which occurred in the fourteenth century. 
Private charity having proved insufficient, leading men of the 
city formed a bureau to distribute relief to the needy. This relief 
was calied “general” because of the great number of persons 
who shared in it. After the famine was over, the organization 
was continued because of its obvious advantages.® 


All medieval towns had institutions for the care of the sick, 


*Lallemand, Leon, Histoire de la Charité, vol. 2B De S2: 
“Tid... Dp. 323. 
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aged, infirm, and other needy persons. A good many abuses 
appear to have developed in their administration, whether they 
were in the hands of gilds, religious orders, or other groups. 
For this and other reasons the towns undertook first to regu- 
late and then to administer these “hospitals.” Thus we are told 
that at Bridport in the thirteenth century the provosts con- 
ducted a yearly investigation to see “whether the brethren and 
lepers were well treated.’”’ At Sandwich the mayor and jurats 
appointed the governors of St. Bartholomew’s Hospital, 
audited the accounts and controlled admissions. The city of 
Venice in the fifteenth century established a municipal hospi- 
tal. A citizen of Tournai and his wife founded the Asylum of 
St. John the Baptist in 1493, operating it themselves; their son 
was to succeed them, but after his death the management was 
to pass to the mayor and provost of the city. 

In addition to disaster relief and institutional care there was 
developing in the fifteenth and sixteenth centuries more or less 
systematic aid to the poor in their own homes. As early as 
1413 the city of Genoa appointed officiales misericordiae to 
gather and distribute alms to the indigent. French communes 
established relief funds which they frequently called tables des 
pauvres. As early as the fourteenth century in Southampton 
“forfeits and alms were awarded to the poor,” and in the fif- 
teenth century ‘“‘the townys almys were settled on a plan.” 

About 1525 the city of Ypres developed a program which 
soon became famous. It appears to have been based on a book 
written by Juan Luis Vivés, in which these points were stressed. 
The public authorities were responsible for proper relief of the 
destitute. They should begin with a census of the needy, divid- 
ing them into three classes, (1) those sheltered in hospitals and 
almshouses, (2) homeless beggars, (3) the honest and shame- 
faced poor abiding in their own houses. The able-bodied should 
be put to work, begging should be forbidden, and those un- 
able to work should be given institutional care. The city of 
Ypres undertook to put these principles into practise. It took 
a census of the poor, reformed the hospitals, forbade begging, 
sought to provide employment, and centralized the adminis- 
tration. 

In the transition from simple neighborliness to organized 
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neighborliness several important changes occurred. Informality 
gave way to institutionalization; spontaneity was succeeded by 
planning and exhortation; the spirit of neighborliness was ob- 
scured by material relief; mutual aid was supplemented by use 
of the police power. But still we have primarily mutual aid 
among the members of local groups. In fact, the relief meas- 
ures of parish, gild, and municipality were almost exclusively 
for the home folks. 

Assistance to Strangers. But what happened to 
strangers? Throughout the Middle Ages the number of persons 
who wandered away from their home communities was fairly 
small. But there were at all times pilgrims on their way to holy 
shrines, traveling merchants or peddlers, knights errant, ship- 
wrecked sailors, begging friars and ordinary mendicants. 
While medieval communities were not lacking in hospitality, 
they regarded these wayfarers for the most part with suspi- 
cion. If a man away from home fell ill, were robbed or suf- 
fered other misfortune, not only did he lack the friendly aid 
of kinsmen and neighbors; he could not take advantage of the 
institutions maintained by his gild or town, and he was usually 
regarded as ineligible for admission to those of the region in 
which he happened to be. 

Hence, as the numbers of detached folk increased, there grew 
up a distinct set of agencies, usually under the auspices of the 
Church, but quite independent of the local parishes. The vari- 
ous monastic and hospital orders established institutions which 
serves as refuges for pilgrims, soldiers, peddlers, beggars, and 
other wayfarers. The monastery was the inn or hotel for all 
travelers in those days. 


Many of them (the monks) whose revenues were sufficient 
thereunto, made hospitals and lodgings within their own houses, 
wherein they kept a number of impotent persons with all neces- 
saries for them, with persons to attend upon them, besides the 
great alms they gave daily at their gates to everyone that came 
for it. Yea, no wayfaring person could depart without a night’s 
lodging, meat, drink, and money, it not being demanded from 
whence he or she came, and whither he would go. 


_ * Quoted from an anonymous writer of the 16th century by W. J. Ashley 
in English Economic History, Part 2, p. 315. 
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During the Crusades a number of hospital orders were 
established for the care of pilgrims and soldiers of the Cross. 
Typical of these was the Teutonic Order, founded about 1200 
in Palestine. Its members were sworn to chastity, poverty and 
obedience. Their first duty was care of the sick, their second 
defense of the Holy Land. One of the rules of the Order 
specified that wherever the knights acquired land they must 
build a hospital. 


A patient entering the hospital first confessed, then received 
the sacrament if the confessor advised it. Then he was put to 
bed. His clothes and property were taken by the hospital at- 
tendant and a mark placed upon them. The attendant also was to 
warn the patient that he should have care for the salvation of 
his soul. Possible wishes of the patient concerning disposal of 
his goods were so far as possible to be promptly carried out. The 
care was ample. The sick received the same bread the Brothers 
had, “the best which was baked,” also mornings two dishes of 
milk or vegetables and at noon three dishes. If they could not 
eat these things the Spittler had such food and drink brought 
to them as he thought suitable for them. In the head House of 
the District there were always to be doctors. The District Com- 
mander decided whether there should be doctors in the other 
Houses. Sundays the Epistle and the Gospel were read to the 
sick and they were sprinkled with holy water. In the head House 
of the District this was accompanied by a procession, but not in 
the smaller ones. 

Besides the care of the sick, these Hospitallers of the Teutonic 
Order, like all others of the Middle Ages, had general missions. 
They received the shelterless and impotent poor, gave alms 
freely to the poor of the district, sought out deserted, orphaned, 
and “exposed” children for care and rearing, and gave lodging 
to strangers and travelers. An account from Coblenz in 1318 
says: “They dedicate themselves with pious zeal to the care and 
needs of the poor and sick, they feed the hungry, give water to 
the thirsty, they receive travelers with hospitality, clothe the 
naked, visit the sick, show sympathy and pity with their suffer- 
ing, and send tokens of love to their burials.” 7 


As indicated above, the monasteries and hospitals not only 
provided institutional care; they also distributed food and 
other alms from the gate. Prelates and nobles had “dealing 
days,”’ and there were general distributions in connection with 


™From an unpublished manuscript by Anna T. Gilchrist. 
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funerals and anniversaries. Some of these furnished food to 
hundreds of people, usually without any discrimination among 
the applicants. Frequently the only thing required of the bene- 
ficiaries was that “they pray God for me and for my said com- 
pany.” 

While these institutions and these doles might also serve the 
needy of the immediate vicinity, their principal function was 
the care of strangers. Thus they differed from the agencies 
developed within the community for the benefit of its own 
people. Control was usually vested in some power outside the 
locality—e.g., in the head of a religious or hospital order— 
and the beneficiaries were dealt with as individuals rather than 
as members of a local group. 

The basis on which this development took place was the 
doctrine of the religious merit of almsgiving. Countless state- 
ments of this teaching may be found in the writings of the 
Church Fathers. One example must suffice. Cyprian, Bishop 
of Carthage, wrote about the middle of the third century: 


An illustrious and divine thing, dearest brethren, is the saving 
labour of charity; a great comfort of believers; a wholesome 
guard of our security, a protection of hope, a safe-guard of faith, 
a remedy for sin, a thing placed in the power of the doer, a thing 
both great and easy, a crown of peace without the risk of per- 
secution ; the true and greatest gift of God, needful for the weak, 
glorious for the strong, assisted by which the Christian accom- 
plishes spiritual grace, deserves well of Christ the Judge, accounts 
God his debtor.’ 


For the most part emphasis was laid on the virtue of giving; 
little attention was paid to the specific needs of the recipients 
and even less to the results of indiscriminate almsgiving. As a 
consequence idleness and begging were encouraged; at times 
gangs of vagrants went up and down the countryside demand- 
ing food and shelter and frightening “quiet folk.” Eventually 
stern measures were adopted throughout Western Europe in 
the effort to repress mendicity. 

The Police Power. Apparently all peoples have found it 
necessary to deprive individuals of liberty, property, or even 
life in order to achieve certain purposes deemed valuable by 


* Quoted by Lilian Brandt in How Much Shall I Give? p. 85. 


The Beginnings of Social Work 15 


the group as a whole. Besides punishing criminals some com- 
munities isolate persons afflicted with communicable diseases. 
It is said that 19,000. lazar-houses were constructed for the 
lepers of Europe in the twelfth century. Even villages set aside 
places for these unfortunates, and required them to stay apart 
from healthy persons. 


After separation the fate of the outcast is irrevocably sealed. 
Remembering the exhortation, he must never frequent places of 
public resort, nor eat and drink within the sound of any; he 
must not speak to them unless they are on the windward side, 
nor may he touch infants or young folk. Henceforth his signal 
is the clapper, by which he gives warning of his approach and 
draws attention to his request. . . . Compelled to leave home and 
friends, many a leper thus haunted the highway—his only shelter 
a dilapidated hovel, his meager fare the scraps put into his dish.® 


But the police power is related to social work chiefly through 
its application to the group of problems associated with va- 
grancy. In the fourteenth century, as in more recent times, this 
word denoted not only loafers, beggars, and petty thieves, but 
also unpropertied wage-earners whose conduct was displeasing 
to the ruling class. Hence it was not merely a desire to check 
mendicancy and indiscriminate almsgiving that produced the 
repressive measures of that period. It was also an effort to 
keep laborers in the state of servitude from which they were 
just emerging with the breakdown of feudalism. This is quite 
apparent in the famous Statute of Laborers passed shortly 
after the Black Death in England (1349). 


It begins by stating, that, “Because a great part of the people, 
and especially workmen and servants, late died of the pestilence, 
many, seeing the necessity of masters and great scarcity of serv- 
ants, will not serve unless they may receive excessive wages, and 
some rather willing to beg in idleness than by labour to get their 
living” ; and it then goes on to direct “that every man and woman, 
of whatsoever condition, free or bond, able in body, and within 
the age of threescore years, not living in merchandise, nor 
exercising any craft, nor having of his own whereof he may 
live, nor proper land about whose tillage he may himself occupy, 
and not serving any other, shall be bound to serve him which 
him shall require, and take only the wages, livery, meed, or salary 


* Clay, Rotha Mary, Medieval Hospitals of England, p. 40. 
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which were accustomed to be given in the places where he oweth 
TOSSCE Vs es, 

. . . It is, among other things, enacted, ‘““That, because many 
valiant beggars, as long as they may live of begging, do refuse 
to labour, giving themselves to idleness and vice, and sometimes 
to theft and other abomination, none, upon pain of imprison- 
ment, shall, under colour of pity or alms, give anything to such 
which may labour, or presume to favour them in their sloth, so 
that thereby they may be compelled to labour for their necessary 
living.” 1° 


This was followed by a series of enactments of varying de- 
grees of severity, but apparently with uniform failure to ac- 
complish their expressed purpose. Laborers were ordered to 
stay in their home communities. Able-bodied persons were for- 
bidden to beg. “Beggars impotent to serve’ were attached to 
the place of their residence or birth, where they sometimes re- 
ceived licenses to ask for alms. Gypsies were deported. The pen- 
alties imposed included whipping, cutting off the ears, brand- 
ing, compulsory labor amounting almost to slavery, and even 
death. But in England, as on the Continent, abundant evidence 
attests the failure of these repressive measures. The preamble 
of an Act of 1530 recites that, 


In all places throughout this realm, vagabonds and beggars 
have of long time increased, and daily do increase in great and 
excessive numbers, by the occasion of idleness, mother and root 
of all vices, whereby hath insurged and sprung, and daily in- 
surgeth and springeth, continual thefts, murders and other 
heinous offences and great enormities, to the high displeasure of 
God, the unquietation and damage of the king’s people, and to 
the marvellous disturbance of the common weal.1 


The Poor Law. By the beginning of the sixteenth cen- 
tury it was felt by many persons that the repressive legisla- 
tion, the ecclesiastical charities and the other existing machin- 
ery for dealing with social problems were inadequate and 
ineffective. However, it was not primarily a rational consider- 
ation of these facts which produced the English Poor Law. 
It was rather the combination of a strong central government 


* Nicholls, Sir Geo., History of the English Poor Law, vol. I, pp. 36-37. 
Toids vol. I,ups 115. 
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and the Protestant Revolt with a more or less personal quarrel 
between Henry VIII and the Catholic Church. Of course there 
were other factors, too. Growth of the domestic system of 
industry, enclosures of farm land, dismissal and escape of re- 
tainers, and increasing mobility of the population were creating 
a difficult situation which was made very acute by the dissolu- 
tion of the monasteries. The steps taken during the sixteenth 
century to meet this situation have been summarized by Sir 
George Nicholls. 


First the poor were restricted from begging, except within 
certain specified limits. Next the several towns, parishes, and ham- 
lets were required to support their poor by charitable alms, so 
that none of necessity might be compelled “to go openly in beg- 
ging,” and collections were to be made for them on Sundays, and 
the parson was to stir up the people to be bountiful in giving. 
Then houses and materials for setting the poor on work were 
to be provided by the charitable devotion of good people, and 
the minister was every Sunday to exhort the parishioners to con- 
tribute liberally. Next the collectors for the poor, on a certain 
Sunday after divine service, were to set down in writing what 
each householder was willing to give weekly for the ensuing year ; 
and if any should be obstinate and refuse to give, the minister 
was gently to exhort him, and, if he still refused, then to report 
him to the bishop, who was to send for and again gently exhort 
him; and if still refractory, the bishop was to certify the same 
to the justices in sessions, and bind him over to appear there, 
when the justices were once more gently to move and persuade 
him; and if he would not be persuaded, they were then to assess 
him in such a sum as they should think reasonable.?? 


In 1601 was passed the great Elizabethan poor law which 
required each parish to impose a definite tax for furnishing 
employment to the able-bodied, apprenticing children and main- 
taining the “impotent poor” in almshouses. This law also es- 
tablished the liability of relatives to support their needy kins- 
men and threatened with jail or house of correction those 
who refused to work or failed to pay their poor rates. 

After a time it appeared that poor people were crowding into 
parishes where relief was plentiful and easily secured. Hence 
the Settlement Act of Charles II restricted relief to those who 


¥ Tbid., vol. 1, pp. 197-8. 
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had a legal residence in the parish where help was asked. This 
legal residence or “settlement”? was acquired by birth, appren- 
ticeship or ownership of property. Persons who seemed likely 
to become a burden upon a parish to which they had recently 
come could be forcibly ejected any time within forty days. 

Still the cost of administering the poor law continued to 
mount; so in 1723 provision was made for the establishment 
of workhouses and it was ordered “that no poor who refused 
to be lodged and kept in such houses should be entitled to ask 
for parochial relief.” This became famous as the “workhouse 
test.” 

In the late eighteenth century there grew up what was 
known as the “allowance system.” The workhouse test was 
abolished; only the aged and infirm, unmarried mothers and 
young children were sent to the poorhouse; the able-bodied 
poor were supposed to be given employment and their wages 
supplemented, if necessary, from the poor rates. These wage 
subsidies were carelessly administered and hence the law was 
taken advantage of by both employers and employes. However, 
those who hold the allowance system alone responsible for 
the quadrupling in thirty-five years of the bill for poor relief 
evidently forget that this was the period of the Industrial pais 
lution and fe Napoleonic Wars. 

In 1832 a special commission was appointed to make a ay 
of the poor laws; two years later it reported to Parliament 
and important new legislation was enacted. In the Report of 
1834 three principles were stressed—less eligibility, workhouse 
test, and national uniformity. Less eligibility meant that ‘“‘the 
condition of paupers shall in no case be so eligible as the con- 
dition of persons of the lowest class subsisting on the fruits 
of their own industry.” With the workhouse test we are al- 
ready familiar; it meant the re-establishing of deterrent con- 
ditions. By national uniformity was intended the creation of 
precise rules of procedure which should be followed without 
deviation throughout the country, “removing from the distrib- 
utors all discretionary powers, and thereby diminishing abu- 
sive administration.” The new law followed in the main the 
recommendations of the commission, establishing a central au- 
thority with power to regulate the work of local officials in 
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minute detail, enlarging the units of administration, providing 
unpaid boards of guardians and paid executives to carry on 
the actual work. 

In 1905 another Royal Commission was appointed, whose 
conclusions were very different from those of 1834. However, 
the members of this second commission were unable to agree 
on many points; and, consequently, they presented two sepa- 
rate reports. The majority held the boards of guardians to be 
delinquent in the performance of their duties, and recom- 
mended numerous changes in administrative detail. The minor- 
ity found fault with the whole system; they recommended the 
repeal of all the poor laws, providing instead specialized ser- 
vices—health, education, employment, and others—under dis- 
tinct authorities. Furthermore they would make these services 
available to members of all social and economic classes. Dur- 
ing the nineteenth century it had come to pass that persons of 
small means were handled by the poor law officials regardless 
of whether they were sick or well, feebleminded or superior, 
out of work or employed, homeless or living with their fam- 
ilies. On the other hand, people with money looked to the edu- 
cation authority for schooling, to the health authority for hos- 
pital care and to still another office for care of the mentally 
defective. Obviously the two programs were in conflict. The 
minority report proposed also to abandon all three of the “prin- 
ciples of 1834,” substituting for minimum relief (less eligibil- 
ity) adequate relief and curative treatment, for deterrence 
(workhouse test) universal provision (¢.g., schooling, health, 
and other services for all on the same terms), for a fixed rou- 
tine (national uniformity) discretionary powers and individ- 
ualization. The 1834 report urged in effect that the government 
do as little as possible for persons in need of special help. The 
1909 minority report urged that the government do a great 
deal more than ever before for all the people. The issues raised 
by the British Commission of 1905-09 deserve special study, 
because they are the problems on whose solution depend the 
next steps in social work under public auspices. 

On the whole the American poor laws have followed the 
English legislation and practise down to about a hundred years 
ago. Most of our states still cling to the settlement law, the 
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liability of relatives, local autonomy and the principle of less 
eligibility. However, there has been since the Civil War a 
gradual increase of centralization and of curative treatment. 
Middle-Class Humanitarianism. It must not be supposed 
that when a new type of social work or allied activity devel- 
oped the older types ceased to exist. On the contrary, all of 
them tend to continue indefinitely. We have today neighborli- 
ness both simple and organized, ecclesiastical charities, repres- 
sive measures and public poor relief. But about a hundred years 
ago there appeared numerous private, non-sectarian agencies, 
sponsored by one social class and serving another. The expla- 
nation of this new development lies in certain aspects of the 
Industrial Revolution. 
Toward the end of the eighteenth century in England a 
number of circumstances combined to produce the factory 
system of large-scale production through the use of power 
machinery. To man the factories it was necessary to bring to- 
gether large numbers of workmen into towns and cities. This 
in turn was made possible by improved agriculture and trans- 
portation. In the factories division of labor made it possible to 
use children as well as adults with a limited amount of training. 
This system, with its massing of many employes in a single 
establishment, destroyed the personal relations of the gild and 
the family cooperation of the domestic workshop. Crowded 
houses and long hours of work away from home interfered 
further with family life. But most significant for the develop- 
ment of social work was the realignment of social classes. 
Previously the great bulk of the people in England and 
Western Europe were agricultural tenants; by the end of the 
nineteenth century a large percentage were industrial wage- 
earners. Previously the ruling classes were the nobility and the 
clergy; after the Industrial Revolution control passed gradu- 
ally to the manufacturers, merchants and bankers. Moreover, 
an intense conflict arose hetween the proletariat or laboring 
class and the bourgeoisie or middle class (middle in the sense 
of standing between the old nobility and the “common 
people”). 
In the course of their rise to power the middle class adopted 
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the economic and political philosophy of laissez faire. They 
were anxious to be rid of old customary and legal restrictions 
on manufacturing, so they urged “less government in business 
and more business in government.” Gradually the control of 
industry and ownership of the new wealth were concentrated 
in their hands. They came to dominate the political machinery 
and then aspired to a place in “society.”’ In all these realms 
“welfare work” was a device for gaining recognition and 
power. Employers wanted to “keep the workers contented.” 
Business men sought political preferment through conspicuous 
philanthropies. Their wives loved the serise of importance de- 
rived from having poor families “under their wing” and the 
publicity gained through sponsoring charity balls. Some of 
them found a thrill in the adventure of “slumming.” Some 
were genuinely sympathetic with the unfortunate members of 
the working class. They hoped somehow to bridge the gap 
between social classes and to offset some of the hard things in 
the capitalistic system. But in general they guarded against 
“mixing philanthropy and business.” 

Among the forms which this middle-class humanitarianism 
took were employers’ welfare work, housing betterment, prison 
reform, child-saving, charity organization and social settle- 
ments. 

The nature of these uplift and reform movements appears 
rather clearly in the commonly accepted definition of em- 
ployers’ welfare work—“Anything for the comfort and im- 
provement, intellectual or social, of the employees, over and 
above wages paid, which is not a necessity of the industry nor 
required by law.” 18 In other words, this was neither a matter 
of business nor of justice; it was essentially a gratuity. The 
facilities and activities generally listed under this head include 
company houses, rest rooms, playgrounds, nurseries, schools, 
churches, hospitals, visiting nurses, pensions, group insurance, 
and other enterprises. That they are often used to exploit as 
well as to help working people is notorious. 

In the course of their rapid growth modern cities have split 
up into areas occupied by people on different economic levels. 


*U.S. Bur. Lab. Stat., Bul. No. 250, p. 8. 
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When they went “slumming” it was quite natural that middle- 
class folk should first be impressed with the external aspect 
of streets and houses. Being “horrified” by the dilapidation, 
accumulation of filth, lack of sanitary facilities and overcrowd- 
ing, they felt that they must “do something about it.” So they 
organized limited dividend companies (“charity at five per- 
cent”) to build “model tenements.” They bought old tenement 
houses that they might improve both the buildings and their 
occupants through friendly visitors who served as rent col- 
lectors. Sometimes, seeing the limitations of such piecemeal 
measures, they brought about restrictive legislation. In Europe, 
but not in America except during the late War, they accepted 
the necessity of state or municipal housing. 

Until about a hundred years ago prisons were places for de- 
taining a miscellaneous lot of human beings, pending a decision 
as to whether they should be deported, whipped, executed or 
otherwise punished. Here the uplifter was almost overwhelmed 
with visions of filth, vice and utter wretchedness. But first the 
Quakers and then others started societies for “relieving dis- 
tressed prisoners,”’ through which they offered personal com- 
forts and religious services. From these activities they went on 
to wrestle with the problems of prison construction and admin- 
istration. Still other societies had as their purpose the removal 
of children from jails to “houses of refuge.” 

Writers of the nineteenth century often linked together 
prison reform and child saving. The reason apparently lay in 
a belief that to check “the rising tide of crime’ it would be 
necessary to rescue the children of the poor from their sordid 
surroundings. So it is not surprising that a book devoted to 
the history of the New York Children’s Aid Society should be 
called “The Dangerous Classes of New York and Twenty 
Years’ Work Among Them.” Of course, it is always easy to 
make an appeal for needy children; but in the nineteenth cen- 
tury there was a veritable epidemic of orphan asylums, home- 
finding societies, humane societies, societies for prevention of 
cruelty to children, and many others. Behind this group of 
agencies there was a curious mixture of motives, sentimental, 
religious and economic. These are interestingly set forth in q 
circular issued in 1853. 
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As Christian men, we cannot look upon this great multitude 
of unhappy, deserted, and degraded boys and girls without feeling 
our responsibility to God for them. The class increases: immi- 
gration is pouring in its multitudes of poor foreigners who leave 
these young outcasts everywhere in our midst. These boys and 
girls, it should be remembered, will soon form the great lower 
class of our city. They will influence elections; they may shape 
the policy of the city; they will assuredly, if unreclaimed, poison 
society all around them. They will help to form the great multi- 
tude of robbers, thieves, and vagrants, who are now such a 
burden upon the law-respecting community.'* 


Another expression of bourgeois benevolence, as Carlton 
Hayes has called it, was the host of petty relief societies bear- 
ing such titles as Society for Increasing the Comforts of the 
Poor, Mendicancy Society, Visiting and Relief Association, 
Society for the Prevention of Pauperism, Association for Im- 
proving the Condition of the Poor. Besides “overlapping and 
overlooking” they were accused of numerous other faults. 


There were in many cities voluntary general relief societies 
professedly ready to undertake any sort of humane task within 
their ability. In some instances they laid claim to most approved 
maxims of work, such as raising the dependent poor into inde- 
pendence, the need of investigation as a basis of relief, the 
duty of repressing imposture. Rarely they employed the Friendly 
Visitor, and made employment the basis of relief. But, as they 
were invariably the distributors of material aid, this function 
submerged all others, and they sank into the sea of common 
almsgiving, appealing to their patrons for support on the ground 
that the money given to them would enable them to enlarge the 
number of their beneficiaries or increase the amount of their 
gifts, and attracting the needy to their doors with the hope 
of loaves and fishes.*® 


To overcome these difficulties there grew up in England and 
America Charity Organization Societies which sought to cor- 
relate the work of the many agencies in every city, to abolish 
public outdoor relief, and to mediate between the client and 
possible sources of help. Their methods included investigation, 
friendly visiting, registration, various “provident schemes” and . 
cooperation with the police to stamp out begging. 


* Quoted in Report on History of Child-Saving, National Conference of 
Charities and Correction, 1803, p. 3. ¥ 
* Kellogg, Chas. D., in Nat. Conf. Char. & Cor., 1893, p. 52-53. 
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Another important phase of the humanitarian movement 
was the rise of social settlements starting in the eighties. A 
German student has defined a settlement as follows: 


A settlement is a colony of members ‘of the upper classes, 
formed in a poor neighbourhood, with the double purpose of 
getting to know the local conditions of life from personal ob- 
servation, and of helping where help is needed. The settler gives 
up the comfort of a West End home, and becomes a friend of the 
poor... . The settler comes to the poor as man to man, in the 
conviction that it means a misfortune for all parties and a danger 
for the nation, if the different classes live in complete isolation 
of thought and environment. He comes to bridge the gulf between 
the classes.*® 


Settlement workers have insisted that they represented “a 
philosophy and not a technique,” that they were being good 
neighbors rather than carrying on specific activities. Neverthe- 
less, they have maintained many and varied “activities,” in- 
cluding kindergartens, day nurseries, night schools for adults, 
social clubs, athletics, pageants and entertainments. They have 
conducted some important studies of their own districts and 
of larger social problems. They have sought to promote a re- 
vival of neighborhood life, making their houses the headquar- 
ters of communal activities. 

Whatever motives may have guided any or all of these 
middle-class ventures in philanthropy, they have given us a 
wider knowledge of social problems and have contributed not 
a little to the development of techniques for dealing with them. 

In the next chapter some of the influences helping to make 
social work a profession will be indicated, as we contrast the 
situation in the ‘nineties with that in the ’twenties. 


* Picht, Werner, Toynbee Hall and the English Settlements, p. 1. 


CHAPTER II 
SOCIAL WORK FROM 1893 TO 1928 


Changing Approaches. By the ’nineties middle-class hu- 
manitarianism was at its height. But soon after that uplift and 
reform began to slip into the background, making way gradu- 
ally for professional services available to an ever-widening 
clientele on a basis more in harmony with the spirit of democ- 
racy. The differences both in theory and in practise are akin 
to those over which the English Commission of 1905-09 
fought. In the ‘nineties American charities consisted of a va- 
riety of activities carried on by the charitably-minded members 
of the well-to-do class on behalf of the unfortunate members 
of the “lower classes.’ It was assumed that an “instinct of 
sympathy had prompted to kindly acts,’’ wherein benevolent 
individuals made generous contributions to philanthropic or- 
ganizations, and “charity agents” either without remuneration 
or for a paltry sum devoted their lives to alleviating the dis- 
tress of the destitute. There was some concern lest there be an 
undue “‘sacrifice of capable people to the incapable,” offset, 
however, by the assurance that “kindness is its own reward.” 
So college students studied “economic aspects of altruism,” 
while cultivating a “humanitarian interest” in convicts, insane, 
feebleminded, drunkards and “analogously degenerate classes.”’ 

In contrast with the humanitarian approach to social work 
in the ’nineties, we find more and more a professional approach 
in the ’twenties. By professional is meant skilled service in 
place of or in addition to good intentions and sympathy; mak- 
ing knowledge and skill available to persons who wish to use 
them rather than setting out to reform people regardless of 
their wishes in the matter; sporting interest in a difficult task 
rather than smug satisfaction with “doing good’’; and expecta- 
tion of reasonable compensation rather than a spirit of self- 
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sacrifice. No one has stated this newer attitude more clearly 
than Miriam Van Waters. 


The social worker is not concerned primarily with reform, 
or with betterment of human beings. That is a confused and be- 
littling definition of social work which has done much to bring 
about smugness in social workers and suspicion in the public 
generally. The human race could not bear the burden of an 
entire group, who unauthorized by divine sanction, conceived it 
their sole task to mold human lives into models designed by re- 
formers. Social work is the task of those who aid mankind in the 
art of living together. Social work is neither a science seeking 
merely to know, nor a business seeking to profit. Social work is 
an art, a flowing and dynamic art. It uses tools of science and 
business to bring about adjustments which are necessary between 
the individual and his human world for successful living  to- 
gether. Its method of work is development of personality. Its 
goal is the fostering of adequate social relationships." 


The philanthropists of the ’nineties assumed an ideal state of 
society which “ought” to be brought about, and measured the 
needs of their beneficiaries by their deviation from the “nor- 
mal.” The social workers of the ’twenties approach their clients 
and their communities somewhat after this fashion: ““What is 
the trouble here? How did all this come about? What would 
you like to do about it? But, don’t you see that if you do so- 
and-so you will have to take the consequences, which are such- 
and-such? Is that what you really want, or would you rather 
have this? If this is it, here is the way to go about getting it. 
Do you want us to help you start?” See how inappropriate for 
this are such labels as charity, uplift, reform. Some of the 
older generation, sensing the changes that are taking place, yet 
failing to appreciate their significance, lament the “loss of 
idealism’? among the younger workers. But while the quiet, 
objective social worker of today may not be so spectacular 
as the enthusiastic reformer of a generation ago, there is good 
reason to believe that he is doing a much more effective job. 

Changes in Specific Fields of Work. The significance of 
these shifting approaches to social problems may be realized 
best through an examination of the changes taking place in 
certain specific fields of effort. 


4Van Waters, Miriam, Youth in Conflict, p. 1. 
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Employers’ welfare work formerly consisted, as we saw in 
the preceding chapter, of gratuities of employers to their em- 
ployes in the form of health, education, recreation, insurance, 
* pensions or personal guidance. Today many of these activities 
are being continued, but on a different basis. Some are still 
administered by the employer, but as “good business’ rather 
than as charity. Some are being taken over by the employes 
organized for self-help. Still others are being prescribed by 
law. The State itself is establishing bureaus of vocational guid- 
ance, employment exchanges and insurance funds. The old 
employers’ welfare work was in the nature of a bounty; the 
new social work in industry represents skilled service, regard- 
less of the auspices under which it may be performed. 

Prison reform represented the friendly intervention of phil- 
anthropic citizens to secure the improvement of sanitary con- 
ditions in penal institutions, better food for prisoners and more 
humane treatment generally. Social work with delinquents in- 
volves the study of each offender to discover the kind of a per- 
son he is and how he came to break the law. In many cases it 
includes his removal from the community for a time, in others 
the modification of his conduct through changed relationships 
within the community. More and more this work is being car- 
ried on by trained institutional workers, probation and parole 
officers on the public payroll. The old struggle between “senti- 
mental reformers” and “hard-boiled” officials is gradually giv- 
ing way to intelligent cooperation between citizens and public 
servants. 

In the ’nineties charitable folk were interested in the “sav- 
ing” of “juvenile paupers and criminals.” Today these terms 
have disappeared from use; we hear instead much about “child 
welfare,” meaning the well-rounded development of all chil- 
dren. To promote physical development we have ‘‘well baby 
stations” and school nurses. To foster recreation and whole- 
some use of leisure-time we have supervised playgrounds, sum- 
mer camps, Boy Scouts and Campfire Girls. To make formal 
education more profitable we have child-study departments, 
special schools, “socialized” curricula and visiting teachers. To 
stabilize the emotional life and assist in various types of adjust- 
ments we have child guidance and habit clinics. Not all these 
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efforts would be classified as social work in the limited sense; 
perhaps we would include therein only the work of playground 
and recreation directors, visiting teachers, and case workers 
attached to clinics, courts and other agencies. But the impor- 
tant thing is that in all three fields of work for children— 
education, health and social work—there has developed skilled 
service for practically all the children of the community. 

Out of the field known in the nineties as charity organiza- 
tion have come two new developments, family welfare societies 
and councils of social agencies. The charity organization soci- 
eties undertook the difficult task of correlating relief-giving and 
friendly visiting to “poor’’ families. The family welfare soci- 
eties of today deal ‘“‘with the social needs of individuals as 
parts of family groups, and the adjustment of their relation to 
these groups and to society.”” The function of correlation in 
any community is performed largely through a council to which 
the various social agencies belong. But perhaps the most im- 
portant development in this field has been the gradual formula- 
tion of an “educationally communicable technique,” known as 
social case work, which has been defined as “those processes 
which develop personality through adjustments consciously ef- 
fected, individual by individual, between men and their social 
environment.” * Of course, social workers from other fields 
have aided in the development of this technique. As the possi- 
bilities of the case-work approach have been grasped by 
workers with children, old people, unemployed, sick, mentally 
defective, delinquents, and others, each group has made its own 
contribution. But the principal credit belongs without doubt to 
people connected with family welfare societies. 

In the ’nineties the social settlements were just getting 
started in the United States. Indeed, in 1893 the settlement 
workers had no place on the program of the National Confer- 
ence of Charities and Correction. But gradually they came into 
their own and gained recognition, not only for their particular 
agencies, but also for the neighborhood as a significant group- 
ing of people in urban areas. Then about the time of the Great 
War there sprang up a still wider interest in the promotion of 
neighborhood and community organization. In place of social 


* Richmond, Mary, What Is Social Case Work? pp. 98-99. 
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settlements in ‘“‘slum” districts this movement has come to em- 
phasize more and more the self-organization of natural group- 
ings of people. It has given us neighborhood improvement asso- 
ciations, social centers in schools, community churches and 
community clubs. A slowly increasing number of these organi- 
zations is making use of trained and salaried workers, but the 
majority still depend largely on “volunteer’’ service. 

In these five representative fields we discern a tendency 
toward a more democratic spirit, both diversification and inte- 
gration of activities, and especially the development of tech- 
niques which can be passed on systematically to the younger 
generation. 

The Changing Scope of Social Work. But not only have 
there been changes within existing fields of work; new lines of 
effort have appeared, and the range of activities has widened 
greatly. One means of contrasting the scope of American chari- 
ties in the ’nineties and social work in the ’twenties is to study 
the proceedings of the National Conference of Social Work 
(National Conference of Charities and Correction until 1917). 
As a sample of the first period we have selected the Proceed- 
ings of 1893, because that was the twentieth anniversary of 
the Conference and it was the year in which the first edition 
of this book was being written. To represent the second period 
we shall use the Proceedings of 1928, the latest available at this 
writing. Side by side we place the major items from the 1893 
program and the divisions of the Conference in 1928. 

The changed names of the Conference and of its Divisions 
indicate both a changed attitude and an enlarged scope. Only 
one titl—Immigration—is substantially the same in the two 
lists. However, the content of Division IX in 1928 is fairly 
comparable to that of items 1 and 3 in 1893. The scope of 
Division II in 1928 is somewhat wider than that of items 6 
and 7 in 1893, with more emphasis on causes of delinquency 
and less on problems of administration. A similar, though even 
greater, difference obtains between Division VII of 1928 and 
items 8 and 9 of 1893. The problems dealt with under the head 
of Charity Organization in 1893 were considered in Divisions 
IV and VIII in 1928, but in both the horizon had widened 
markedly. Between the two meetings Child-Saving had grown 
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OF CHARITIES AND NATIONAL CONFERENCE 
CORRECTION OF SOCIAL WORK 
1893 1928 
1. State Boards of Charities I. Children j 
2. Charity Organization II. Delinquents and Correction 
3. Indoor and Outdoor Relief III. Health — 
4. Immigration IV. The Family : 
5. Child-Saving V. Industrial and Economic 
6. Reformatories Problems 
7. The Prison Question VI. Neighborhood and Commu- 
8. The Feebleminded nity Life 
g. The Insane VII. Mental Hygiene ‘ 
VIII. Organization of Social 
Forces 
IX. Public Officials and Admin- 
istration 


X. The Immigrant 
XI. Professional Standards and 
Education 
XII. Educational Publicity 


into a concern for the welfare of all children. Also in the inter- 
vening period the settlements had gained recognition and then 
merged into the broader concept of Neighborhood and Com- 
munity Life. In creating Division V on Industrial and Eco- 
nomic Problems the Conference had demonstrated its desire 
to get down below the details of social work to the under- 
lying causes of social maladjustment. The same spirit has 
grown apace throughout the organization. The newest divisions 
of the Conference are those on Professional Standards and 
Education and on Educational Publicity. The former ‘is per- 
haps least like anything one might find in the papers of 1893. 

Since 1893 many new types of social work have come into 
being. One of these is hospital social service which supplements 
medical treatment by ‘dealing with the patient’s personality, 
and altering or adjusting his home conditions, occupation, 
habits and community relations.” Another is psychiatric social 
work which deals with cases of social maladjustment in which 
a mental factor or a behavior problem is of primary impor- 
tance. A third is carried on by visiting teachers who seek to 
correlate the efforts of teachers, parents and various agencies 
in untangling the personal difficulties of school children. A 
fourth type new since the ’nineties is vocational guidance “de- 
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signed to help the individual to choose, to plan his preparation 
for, to enter upon, and to make progress in an occupation.” A 
fifth, the playground and recreation movement, had really 
started in the ’eighties but it did not develop much until the 
opening of the new century. It has been concerned with direct- 
ing leisure-time activities in the interests of self-expression and 
participation in group life. A sixth, community organization, 
involves the promotion of various specific programs, but its 
real function consists in adjusting difficulties between groups 
living in a local area so that they may work effectively together 
in the pursuit of common aims. Many other new phases of 
social work represent in part new functions and in part new 
machinery for the accomplishment of old purposes. Among 
these are juvenile courts, child guidance clinics, mothers’ pen- 
sion bureaus, courts of domestic relations, old age pensions, 
rehabilitation bureaus, industrial accident boards, community 
chests and councils. 

The evidence considered so far indicates that social work 
of 1928 is a vastly larger field than American charities of 
1893. Unquestionably we have a growing variety of activities 
carried on by an increasing number of workers in the service 
of an expanding clientele. But when the agencies and programs 
of both periods are tested by our definition of social work—the 
readjustment of personal relations and the reorganization of 
social groups—we see the need of a restatement of the situa- 
tion. Social work as such has clearly undergone significant 
growth, but whether the charities of today are more or less 
extensive than those of the nineties is hard to say. In terms of 
actual volume and cost of work they have probably increased. 
But relatively—compared, that is, with professional services 
paid for by individuals and groups benefited—they appear to 
have decreased. Unfortunately we do not have reliable data 
from the earlier period nor adequate figures for the present. 

Changing Definitions of Problems. In 1893 little dis- 
tinction was made between social maladjustments, poverty, 
physical disease, and mental aberrations. The philanthropist of 
the ’nineties was interested in the miscellaneous array of “‘evils’’ 
that beset mankind and in the equally miscellaneous array of 
programs that promised relief from them. The social worker 
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of the ’twenties regards all these as of vital importance and 
having social as well as individual significance. But he is com- 
ing to make certain distinctions which did not occur to his 
predecessor. Thus, while recognizing still the intimate rela- 
tions between all phases of life, he distinguishes rather sharply 
between a physical disease and the disturbance of personal 
relationships which may accompany it. Control of the former 
he regards as a task for the medical profession; the latter he 
considers a function of social work. 

In the ’nineties the feebleminded were considered proper 
objects of charity partly because they were “degenerate,” but 
especially because often they did not earn their own living and 
had to be supported by others. Today we realize that many of 
the feebleminded are rather well adjusted socially and require \ 
neither economic assistance nor social service. When they do | 
need the attention of a social worker it is not because they are 
mentally defective as such, and they may not be an immediate 
financial burden; it is primarily because they are not getting 
on well with other people. They may annoy in petty ways, 
they may be quarrelsome, they may absorb an excessive amount 
of other persons’ time, they may destroy the morale of a group 
“at school or work, they may be slovenly housekeepers or rest- 
less wanderers, they may be rearing a family of incompetents. 

In discussing another problem the author of the ‘nineties 
wrote, “It is only when non-employment results in destitution 
that its treatment is germane to our present purposes.” But 
even if the unemployed man does not have to apply for ma- 
terial relief, we in the ’twenties are concerned about the pos- 
sible damage to his morale, the strain and friction that may 
develop within his family, lost contact with industry, and 
identification with “the army of the unemployed.” 

Students and workers of the ‘nineties stated their problems 
largely in the language of-political economy, using such terms 
as paupers, indigents, dependents, causes of poverty, relief of 
destitution, and the like. Charities were defined as meaning “all 
those institutions and agencies which give direct material aid 
to the poor as such.” Students and workers of the ’twenties 
are stating their problems more and more in the language of 
psychiatry and sociology, using such terms as personality, 
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social relations, attitudes, maladjustment and disorganization. 
Social work is defined as meaning those processes whereby ad- 
justments are deliberately effected between men and their social 
environment through direct personal influence, reorganization 
of groups or manipulation of the physical environment. 

Philanthropists of the ‘nineties thought largely in terms 
of a pauper class, a submerged tenth. Social workers of the 
‘twenties are interested in people on all economic levels whose 
social relations present difficulties to themselves or to those 
with whom they associate. 

Charity workers of the ‘nineties were still talking about 
the “worthy” and “upright” poor whom they contrasted with 
“willing paupers’” and “voluntary dependents” on the ground 
that their destitution was caused by “misfortune” rather than 
by “character defects.” They were like the lawyers who still 
impute “free will’ and “responsibility” to some, while de- 
fending others as “unfortunate”? and “‘irresponsible.”’ Social 
workers of today are by no means consistent in this matter, 
though they tend to regard all conduct and all human relations 
as “natural processes’’ subject to causal interpretation and ulti- 
mately to control. Whereas the workers of the ‘nineties were 
assessing moral values and passing judgment on their appli- 
cants, the workers of the ’twenties are simply seeking to under- 
stand their clients. The reactions of the former were more 
highly charged with emotion; they were more frequently 
shocked or disgusted. But if there has been a decline of “right- 
eous indignation” and ‘‘moral enthusiasm,” it- does not neces- 
sarily imply callousness or indifference. It means rather an 
increase of flexibility and objectivity in line with the scientific 
spirit. 

Changing Interpretations of Causes. Obviously if there 
is to be a successful treatment or effective prevention of any- 
thing, there must first be a search for causes. This has long 
been realized, but more often in the past than in the present 
the search has not been very persistent; it has frequently ended 
in guessing rather than verification. When students and work- 
ers undertook to classify causes under the captions of “mis- 
fortune” and “misconduct,” they were not only guessing; 
fundamentally they were giving expression to their own feel- 
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ings about the matter. Much of the “interpretation” of popular 
grievances, as well as of poverty, crime and disease, is little 
more than the rationalization of emotional reactions. Whether 
the general public has changed much in this respect during 
the last third of a century is hard to tell. But there is no doubt 
that social workers have gone far toward substituting intellec- 
tual analysis for emotional response. 

Likewise the very concept of causation has undergone 
change. It is true that outstanding students of social problems 
even in the ’nineties recognized that causation is multiple rather 
than simple, and showed considerable skill in analyzing the 
complex of influences which converge upon the life of the indi- 
vidual. (See, e.g., Chapter IV.) But many, perhaps the ma- 
jority, of “charity workers” were content to select some one 
striking feature of a situation and refer to it as the cause. 
While a few were attempting to classify causes as “chief” and 
“tributary,” “exciting” and “predisposing,” a larger number 
were making tables which purported to show that certain num- 
bers or percentages of “cases” were due to specified, single 
causes. Not only that; they worked these ratios out to the 
hundredth of a per cent, thus presenting the appearance of ac- 
curacy which could not possibly be achieved. Very often the 
categories, with reference to which these meticulous mathe- 
matical calculations were made, represented subjective opinions 
or feelings of the workers rather than objectively measurable 
traits or conditions. The social worker of the ‘twenties is 
much less likely than his predecessor .of the ‘nineties to say 
that specific percentages of his clients are in difficulty because 
of laziness, shiftlessness, immorality, intemperance or roving 
disposition. 

Students and workers of the ’nineties used a simple statisti- 
cal method in their search for causes of poverty, but they 
usually failed to compare data concerning “the poor” with 
similar data concerning persons on other economic levels. Since 
they made little use of control groups, their conclusions are 
of less value than they would otherwise have been. Moreover, 
the belief has been growing in recent years that in addition 
to enumeration, classification and correlation, there must be a 
description of processes before the interpretation of causation 
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is adequate. The statistical methods alone leave us with a static 
conception, while the identification of processes makes the 
thing dynamic. The student of the ’twenties does not regard 
the two techniques as in conflict, but as complementary. 

In Part II of this book are set down the results of the best 
studies made in this field down to 1893. To appreciate the 
advance in the social sciences since that time, let the reader 
contrast these results and the methods employed with those 
presented in Suicide by Mrs. Cavan, or Family Disorganization 
by Mowrer, or The Gang by Thrasher. In these later books 
he will find not only statistical analyses, but also case studies, 
examination of cultural settings and “ecological” studies. That 
is to say, contemporary students of social problems examine a 
mass of data, some of which seem incapable—for the present, 
at least—of statistical manipulation, and which present the is- 
sues in the form of processes instead of fixed conditions. 

To elaborate further, the social worker of the ’twenties 
is not content to enumerate a few facts about a client or a city, 
such as place of birth, occupation, income, sickness, crime, 
and the like. He tries to get as complete a picture as possible 
of the situation before him and the process of which it is a 
cross-section. It is not enough to determine the proportion of 
foreigners among his clients; he wants to know how the cul- 
tures of these foreigners differ from his own and what par- 
ticular difficulties confront persons who move from one social 
milieu to another. As a result he is likely to interpret juvenile 
delinquency among Italian youth in Chicago, let us say, not 
in terms of their Italian ancestry, but in terms of a process 
involving the conflicts, the accommodations and gradually the 
assimilation of two culture groups. Likewise, if he should find 
more drinking or more prostitution among persons of small 
incomes—which is very likely not to be the case—he would not 
hasten to attribute the poverty to the alcoholism or the alcohol- 
ism to the poverty. Instead, he would seek to discover how both 
these facts might be related to occupation, regularity of em- 
ployment, educational opportunities, health, place of residence, 
cultural backgrounds, neighborhood life, and similar factors. 
All this he would treat statistically, so far as possible, and 
also descriptively. He would be on the lookout for typical 
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combinations of factors recurring regularly in certain time or 
space relations. He would seek especially for typical sequences 
or processes. 

In many discussions of the ’nineties we find confusion of 
biological and social heredity. That is, when a social worker 
found alcoholism or begging or stealing or prostitution appear- 
ing frequently in each of several generations of a given family, 
he was likely to infer that these traits were transmitted through 
the germ plasm. Apparently it did not occur to him that the 
recurrence of these types of behavior might be accounted for 
in terms of parental influence, neighborhood mores, lack of 
primary group controls, segregation of despised groups, or 
other social factors which would be likely to affect successive 
generations. This does not mean that social workers of the 
’nineties ignored environmental influences or that social work- 
ers of the ’twenties are “pure” environmentalists. It simply 
means that the latter have learned to distinguish between physi- 
cal and mental traits that may be transmitted through the germ 
plasm, and habits that may reappear as responses to similar 
situations or be “taught” as part of the group code. 

The classic example of this confusion of social and biologi- 
cal inheritance is the comparison of the “Jukes” and the Ed- 
wards families. The former case was supposed to demonstrate 
the biological inheritance of pauperism, harlotry and crime or 
at least of “occult characteristics tending to inefficiency or 
absolute pauperism”’ ; while the latter case was considered proof 
of the biological transmission of prosperity, success and good 
citizenship. The student of the ’twenties remembers, however, 
that the Edwards family was an economically prosperous group 
with a tradition of “culture” and education; while the “Jukes” 
family was an isolated and poverty-stricken group without edu- 
cation but with a tradition of lawlessness. He is still waiting 
for evidence to show him definitely that an exchange of en- 
vironments would or would not have made a difference in 
the relative status of the two families. 

In order not to overrate the difference between the thinking 
of the two periods, we must realize that many teachers still 
exploit the old Jukes-Edwards fallacy and that some contem- 
porary social workers believe in the inheritance of shiftlessness 
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by various racial, national, and other groups. Also it is well 
to recall the fact that the following was written in 1893: 
“The sons of the influential classes grow up under conditions 
which favor their education and advancement, while the chil- 
dren of the pauper, born in the poorhouse or the slums, are 
foredoomed by the conditions under which they grow up to 
pauperism.” Also, “we cannot conclude that certain families 
are degenerate and essentially unfit to survive until we have 
given their offspring the very best opportunities for right de- 
velopment.” * 

Professional Standards and Education. Practically all 
the changes we have discussed in this chapter are related to 
the rise of professional standards and education for social 
work. The charity workers of the ’nineties included (a) per- 
sons in various professions, such as law and medicine, who 
offered their services free of charge, (b) kind-hearted, leisure- 
time folk who had no special skill, (c) paid workers who were 
genuinely interested in their work and had a background of 
training in economics, (d) paid workers who had no claim to a 
position except their own need of employment. None of these 
types has disappeared. But in addition to them we have in the 
’twenties (a) college trained persons with a background of 
social and biological science, who learn the art of social work 
through an apprenticeship, and (b) persons who add to a 
general cultural and scientific education specific training in a 
school of social work. 

Before 1898 there was no professional school in this field; 
in 1928 there were about forty in the United States and Can- 
ada, of which twenty-five belonged to a national association. 
Ten of these were strictly graduate schools. Most of them 
offered more or less technical courses in case work—including 
its various specialties—recreation, industrial work, research, 
and administration. They provided opportunities for practise 
work with cooperating agencies. 

By 1921 this movement had gone far enough to make pos- 
sible a professional organization, the American Association of 
Social Workers. In spite of relatively high membership require- 
ments, this organization included in 1928 over 4,000 persons 


* American Charities, first edition, pp. 87, 122. 
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who had at least part of a college course plus training and 
experience in “recognized” agencies. With esprit de corps and 
higher standards of work as major ob jectives, the Association 
is engaged in job analysis, and studies of personnel practices, 
professional ethics, recruiting and training of new workers. 

One of the most significant evidences of change in this whole 
field is the growing interest and participation in research. The 
Federal Children’s Bureau has made many studies of specially 
needy children and facilities for helping them. The Russell 
Sage Foundation has delved painstakingly into delinquency, 
unemployment, homelessness, recreation, family life and the 
techniques of social work. The National Federation of Settle- 
ments recently made an interesting study of prohibition. The 
Joint Committee on Methods of Preventing Delinquency has 
conducted a number of demonstrations of visiting teaching work 
and child guidance clinics from which are coming very sig- 
nificant results. Some of the local councils of social agencies, 
like the welfare Council of New York City, have established 
bureaus of research. Increasingly, however, social research is 
being carried on cooperatively by social agencies and academic 
departments or professional schools. One of the outstanding 
cases of such joint effort is the Local Community Research 
Committee in Chicago. This converging of social work and 
social science upon a common interest in research was signal- 
ized by the creation in 1927 by the American Sociological 
Society of a section on Sociology and Social Work. 

Just what forces have produced the changes of the last 
thirty-five years is hard to tell. But, whatever the reasons may 
be, social workers of today are rapidly losing their resemblance 
to the kind-hearted uplifters of the nineteenth century. Instead, 
they are showing themselves more and more to be skilled 
workers with a “sporting’’ interest in their profession. Young 
men and women seem to be choosing this vocation on much 
the same basis as they might select law or medicine or teaching 
or engineering as a life work. They regard it as an interesting 
game which challenges them to give the best that is in them; 
they expect from it the recognition that comes from satisfac- 
tory performance of any important task; they hope to find 
in it security of tenure and adequate remuneration. 
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CHARTER 
POVERTY AND ITS CAUSES 


Methods of Studying Poverty. Three tolerably distinct 
methods have been employed by those students of the social 
sciences who have sought to ascertain the causes of poverty. 
First, there are those deductive or philosophical thinkers, who, 
from the well-known facts of social organization, have sought 
to deduce the causes tending to poverty, as a systematic writer 
on pathology seeks to set forth the inherent characteristics 
of the bodily organism which tend to make disease likely or 
inevitable. Secondly, there are those who study the classes 
not yet pauperized, to determine by induction what forces are 
tending to crowd individuals downward across the pauper 
line, as the health officer of a city might undertake, by an 
examination of the drainage system, or an analysis of the water 
or food supply, to ascertain the causes of disease in a given 
locality. Thirdly, there are those who make an inductive study 
of concrete masses of pauperism, usually separating the mass 
into its individual units, seeking to ascertain in a large number 
of particular cases what causes have operated to bring about 
destitution. This work resembles that of the practising physi- 
cian, endeavoring to ascertain the causes of sickness by a 
careful diagnosis of the cases under his care. 

Examples of the philosophical or deductive method are 
found in the writings of men like Malthus, or Karl Marx, or 
Henry George, who, while they describe actual conditions at 
great length, still make the philosophical reasoning which is 
the heart of their work antecedent to tMeir facts. Their facts 
are given by way of illustration rather than of proof. Writers 
of this class are prone to think that they can find some single 
underlying cause of all the misery and destitution that exist. 
The three naines just mentioned recall three explanations of 
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poverty, each alleged to be universal, and the three mutually 
exclusive. Malthus was too wise a man to put forth his prin- 
ciple of population as an all-sufficient explanation of distress ; 
but his followers have not been so wise. It has been a funda- 
mental thought in the writings of many economists that poverty _ 
exists mainly, if not entirely, because population tends to in- 
crease faster than food supply. All other causes are held to 
contribute to this, or to be derived from this. The pressure 
of population against the means of subsistence is held to guar- 
antee that there shall always be a vast number of persons who 
can just manage to live miserably. A rise of wages will promote 
early marriages and rapid increase among laborers, until 
population is again checked by over-crowding and consequent 
misery and death. So wise a man as John Stuart Mill allowed 
his economic philosophy to be overshadowed by this idea. 

Mr. Henry George, as is well known, ridicules the Malthu- 
sian explanation of poverty, and offers an all-sufficient ex- 
planation of his own, which is, substantially,-that poverty 
exists, on the one hand, because the landlord receives in rent 
so large a share of the annual product; on the other, because 
private property in land encourages the withholding of natural 
resources from use, the owners waiting to obtain an unearned 
increment. The owner of land receiving wealth without labor 
to an increasing extent with the development of society, there 
must be an increasing number of those who labor but receive 
little or nothing. 

Opposed to both these explanations of the existence of 
poverty, is that of the socialists, who follow for the most part 
Karl Marx’s analysis of capitalistic production. Reduced to a 
sentence by Dr. Aveling, this explanation of poverty may be 
stated by saying that labor is “paid for, but not paid.” The 
consumer pays enough for the product to remunerate the la- 
borer, but the capitalist retains all except what will barely 
suffice to keep the laborer alive. 

No one who has studied carefully modern industrial society 
can doubt, I think, that each one of these explanations explains 
much; that each one of these causes is efficient in producing 
a very considerable amount of destitution. But neither can it 
be doubted that no one of them, nor all three of them together, 
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can be taken as an all-sufficient explanation of the existence 
of poverty. 

The second class of investigators, those who study induc- 
tively the operation of poverty-begetting causes among the 
relatively well-to-do, are more numerous at the present time 
than ever before. The best example of such work is probably 
that of Mr. Charles Booth in his “Labour and Life of the 
People.” Almost all the reports of our labor statisticians, the 
works on occupational mortality and morbidity, and in fact 
everything of a descriptive nature that has been written about 
modern industrial society, can be used in this second method 
of seeking for the causes of poverty. We shall find that many 
causes can be studied best, and some only, by this method. 

The third method of seeking for causes of poverty, that 
of case-counting, or the inductive study of concrete masses 
of poverty and pauperism, is the one with which we are spe- 
cially concerned in this chapter. It is the one most likely to 
suggest itself to a student who is brought in contact with relief 
work, and many have expected from it much greater and more 
definite results than it is likely to yield. Its limitations suggest 
themselves, if we reflect on the analogy of the physician stand- 
ing by the sick-bed, and trying to learn the cause of disease 
from an examination of the patient only. He may learn the 
immediate or exciting cause or causes of sickness; but back 
of these are the remoter causes, which can only be learned by 
other methods of investigation. This will become clear if 
we glance at the analysis on the following page of the causes 
of poverty. It is not intended to be complete, but only to give 
in general outline a map of the field upon which we are to 
enter. 

Statistical Summary of Case-Counting. A statistical 
analysis of a concrete mass of poverty or pauperism will prob- 
ably give more light concerning the subjective causes of poverty 
than the objective causes. In dealing with individuals, their 
character is apt to be more studied than their environment. 
Even when environment is the primary cause of poverty, the 
immediate cause or coordinate result, is often deterioration of 
character. Sickness is more obvious than bad sanitation; lazi- 
ness than a malarial atmosphere; inefficiency than a defective 
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ANALYSIS OF THE CAUSES OF POVERTY. 


1. Undervitalization and indolence. 
2. Lubricity. 
. | Characteristics. + 3. Specific disease. 
Ss 4. Lack of judgment. 
5 5. Unhealthy appetites. 
[<a] 
m : 1. Shiftlessness. 
5. | Habitsproducss) ccipatuse and sexual excess. 
oe ing and pro- 3. Abuse of stimulants and narcotics. 
duced by the 4. Unhealthy diet. 
above. 5. Disregard of family ties. 
1. Inadequate natural resources. 
2. Bad climatic conditions. 
3. Defective sanitation, etc. 
4. Evil associations and surroundings. 
; 5. Defective legislation and defective judicial and punitive 
= machinery. 
5 6. Misdirected or inadequate education. 
a a. Variations in value of money. 
6 Rad b. Changes in trade. ; 
ip dGetHal fot Excessive or ill-managed taxation. 
Con aRe: d. Emergencies unprovided for. 


e. Undue power of class over class. 
f. Immobility of labor. 
8. Unwise philanthropy. 


educational system. The one who attempts the analysis of cases 
is apt to be confused by the fact that under the operation of 
exactly similar general causes, some families are destitute 
and some are not. One man is able to secure an adequate income 
under the most adverse circumstances—bad climate, bad hous- 
ing, bad taxing, no opportunities for education, etc. Another 
man, under exactly the same conditions, will become destitute, 
and the observer puts down as the final and determining cause 
something in the physique or character of the latter person. 
The ministers and charity agents who come most immediately 
in contact with the poor are very prone to take short-sighted 
views of the causes of poverty. On the other hand, as we have 
seen, those who study the question from a philosophical stand- 
point are apt to lay too much stress on the influence of institu- 
tions or environment. The questions of character are very 
far from insignificant ; and until it is possible to trace character 
to its source more fully than anyone can pretend to do at 
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present, we shall have need to study character as a cause of 
the failure of the individual. 

The results to be obtained from an investigation conducted 
on the case-counting principle will manifestly vary much ac- 
cording to the particular class of destitute persons investi- 
gated. To count the cases of those who simply apply for relief 
will give different results from an investigation of the inmates 
of an almshouse. To study a group of distinctly pauper families 
having close interrelations will give different results from an 
inquiry about all the poor in a given locality. To study in a 
locality where all the deaf and dumb, the blind, the feeble- 
minded, and the insane have previously been taken to institu- 
tions, will, of course, give different results from those in a 
locality where these classes are still mingled with the popula- 
tion. If the cases be those of persons who have merely applied 
for relief, the first thing to be ascertained is how many of these 
applicants really ought to have material relief of any sort. The 
following table gives the returns in 27,961 cases of applicants 
for relief who were investigated by the Charity Organization 
Societies in 1887. 


RABE 
Worthy of continuous relief .............. 2,888, or 10.3 per cent. 
Worthy of temporary relief .............. 7,451, or 26.6 per cent. 
Needuwork rather than relief ....-..-- «+ 11,280, or 40.4 per cent. 
Miawionmiy, OF Teel ©: yds eens eceans ee es 6,342, or 22.7 per cent. 


It will be noticed that more than 22 per cent of the applicants 
were held to be “unworthy” ! of relief. Commenting upon this 
table, Mr. Kellogg, who submitted the report containing it to 
the Conference, says that among all the societies of the country 
“there is a notable unity of opinion that only from thirty-one 
to thirty-seven per cent, or, say one-third, of the cases actually 
treated, were in need of that material assistance for which no 
offices of friendly counsel or restraint could compensate. The 
logical application of this generalization to the whole country 
is that two-thirds of its real or simulated destitution could be 
wiped out by a more perfect adjustment of the supply and 

1The term “unworthy” was subsequently dropped, as it did not express 


what was meant. It carried an implication of ill desert, which was not in- 
tended, and which was frequently misleading. 
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demand for labor, and a more vigorous and enlightened police 
administration.” An exacter view of the same thing may be 
obtained if we consider the statistics of some of the better 
organized charity organization societies in the large cities only, 
and especially the tables for recent years, when a fuller classifi- 
cation is used. For this purpose are given the returns from 
Baltimore, Boston, and New York, presenting percentages as 
well as absolute numbers. 


RABEE SI. 


DECISIONS IN THE Cases OF 8,294 APPLICANTS FOR RELIEF 
BALTIMORE,’ Boston AND NEw York, 1891-92. 


Should Have Number Per Cent 
Continuous relicignn. see iene or 333 4.01 
Fntermittent relietant acne ere ete 228 2.75 
sLempotaryate tetera a steven oeradsi-1 iene le 1,710 20.63 
Work rather thanirelief .. 0 3.5 ae 2,915 35.06 
Indoorbrelicin iactherchre crete Gar 950 11.57 
PransporeatiGm 80 bt el sees 305 3.08 
Wisitationvand:advicesonly eis. 0 re 616 «. 742 
Discipline pt steh 9 aki: sale Sars eres etaleeiene 482 5.81 
INOSreliets atari wre etccecster ne ons erueranecexer an 755 9.10 
PL Otal sv ctrale cccmale een Seren een oietts 8,294 


The Charity Organization Societies of the United States, 
represented in the National Conference of Charities and Cor- 
rections held in Buffalo in 1888, agreed upon a schedule of 
causes of poverty to be used by all the societies. It was further 
agreed to give in these tables only the chief cause of destitu- 
tion, and not the tributary causes. The schedule as drawn was 
based partly upon one already elaborated by the Buffalo So- 
ciety, which that society had used in tabulating the results 
reached by an investigation of 6,197 cases that had come under 
its care during the ten years 1878-87. The table of the Buffalo 
Society is reproduced on the next page. 

The question most commonly in the minds of those who 
undertake to investigate the causes of poverty by a system of 
case-counting is this: Is poverty a misfortune or a fault? No 
full answer to the question can probably be worked out by 
scientific methods, but the question is so frequently asked that 


? Baltimore figures are for 1892-93. 


AGENCY OR 


CAUSES INDICATING MISCONDUCT. 


TABLE IV 


Causes OF Poverty a8 DETERMINED BY CA8E-COUNTING. 


CAUSES INDICATING MISFORTUNE. 


EE UUUUE EEE UE EE UE IEIEEEEEEIEIEEIEEIEEEEEEE 


NOT CLASSIFIED. 


Lack OF NOEMAL SUPPORT. MATTEES OF EMPLOYMENT. MATTEES OF PERSONAL CAPACITY. 
| PERSON | yeaR | m 
REPORT | 
| RESPONSIBLE OR : stad ‘cite 3 Z 2 2 sen 
FROM = ; 53.5 5 FI 2 8 a3. rs 8 #8 zs st 5 af =. r 
| FOR THE | YEARS ; re 3 $u5 53 eee 4 Ae £85 3: £2 35 36 a 6 22h £ g2y rhe 5 é r 32 , 
€ 5 f |eses| £2 | ges 4 = 3 lass | se |) aec | eee) | 88 1 ee | 2 ee 2 £4; =z 2s < ¢ 2 r% Fi 
| : 2° (6S 5 eS 2 =| A ~ fea = Raf & cee a s = 5 - = 
SS A a A a & 68 2a r= & §46 Pa 26 Ag a eg paw < aA ZA a o & z tz D 
| — 
} | No.| % |No.| % |No.] %|No.| % |No.| % | No.| %] No.| % | No. | % | No.| %|No.| %|No.| # || No. | %|No| ® |No.| % |No.| # %\| No % | No.| %|No.| & No | % | No | x 
| 
——— ———| ee eee ee ee ee ee ee a ee | a SS ee ee eee Ls 
| | 
BALTIMORE. | Charity | 1890-91] 62! 9.0 97 }14.0| 5] 7 9} 1.4] 173 | 25.1 2) .4| 14] 2.0] 28] 4.0 90 | 13.0] 55 | 8.0} 41] 60] 3] 4 4.0 134 |195} 35 | 5.0 4) 6 35| 5.0 471 683 
i Organization | 
Society | 1891-92] 49) 7.1 83 | 12.0] 7] 1.0] 10] 14] 149 | 215 3] .4] 10| 1-4] 10] 1.4] 35] 5.0 83 | 12.0) 63 | 9.1] 28] 40) 2) 3 4.0 146 | 21.0} 49] 7.1 7| 10 49) 7.1 513/738 
1 | 
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(a) Includes Mr. Booth’s headings, ‘‘ Extravagance” and ‘ Incapacity,” ‘‘ Temper,” etc. 
& P 


(b) Includes, for the English tables, ‘“ Trade Misfortune.” For German Table, “ Small 


(d) Includes “ Mental Derangement.” 


An examination of the cases classed by Mr. Booth under the latter heading shows that it is 
more properly placed as above than it would be elsewhere. 


Earnings.” 
(c) Includes “ Death of Husband” and “ Desertion.” 


(e) Includes from German tables “ Grosse Kinderzahl,” ““Vorhandensein mehrerer Kinder.” 
(Y/) Includes from German tables “ Laziness and Shiftiessness,” “ Arbeitsescheu." 
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TABLE VIII. 
CaAusEs oF Poverty IN BUFFALO, 1878-87. 
: Number Per Cent 


Lack of employment.............. ee TO73 30.2 
SHOR BOSSI, cals Os ¢ tv v on Cale sR eee 1,268 20.5 
ASRS EO Ma dark wa iin eg xs a OA ee ee aasinald 208 3.4 
Insanity of bread-winner.............. 51 8 
nsuthctentuearminoswrn ss sac oars 451 Weg 
INOemales Su pportin ttre Geeks ahs telat 397 6.4 
Imprisonment of bread-winner......... 108 17) 
inten penan Ce mnie porcmeiee tara ties, salon as 700 Tikes 
BMEIEIOSSRICSS. Be Gecko c's e's are ocd te ate 440 TX 
iBinysicaladekects: sinister ecto tewicils elke 525 8.4 
INO MCALIS Chua teystoveteye Reiek- nate va shatsigin sacte sueks 170 2.9 
sOltal MnbeT OF CASES. ws o's sue ns 6,197 100 


it seems worth while to ascertain what light a case-counting 
investigation of poverty can throw upon it. With this end in 
view, I have arranged a table giving a comparison of the re- 
sults reached by German investigators, by Mr. Charles Booth, 
and by the American Charity Organization Societies, grouping 
the specified causes of poverty under three main heads: first, 
those indicating misconduct; second, those indicating misfor- 
tune; and third, those not classified, or unknown. (See Table 
IV.) 

The first duty of one presenting such a table as this is to 
indicate clearly what it does not show. It deals, as already indi- 
cated, only with the exciting causes of poverty; and yet this 
fact is not kept clearly in mind, even by careful workers. Mr. 
Booth, for instance, includes ‘‘pauper association and heredity” 
in this list of causes; and the American societies include “na- 
ture and location of abode.” Both of these are by their nature 
predisposing causes, rather than immediate or exciting causes; 
and it is confusing to mix the two. Secondly, many of the per- 
sons whose cases are here tabulated have been, as Mr. Booth 
says, the football of all the causes in the list. Under such cir- 
cumstances to pick out one cause, and call it the most im- 
portant, is a purely arbitrary proceeding. Any one of the causes 
might have been inadequate to produce pauperism had not 
others cooperated with it. A man is drunk and breaks his leg; 
is the cause “accident” or “drink”? When this question was 


48 American Charities in the “Nineties 


submitted to a group of charity organization workers, it was 
very promptly answered by two of them; but their answers 
were different. A man has been shiftless all his life, and is 
now old; is the cause of poverty shiftlessness or old age? 
A man is out of work because he is lazy and inefficient. One 
has to know him quite well before they can be sure that laziness 
is the cause. Perhaps there is hardly a case in the whole seven 
thousand where destitution has resulted from a single cause. 

The writer was so thoroughly convinced of this that, at the 
Conference of Charities at Buffalo, when the first of the cause 
schedules was adopted, he tried to have the societies directed 
to consider the influences resulting in destitution in each case 
as making up ten units, and indicate the relative force of each 
cause by a proportionate number of units. This would serve to 
show the grouping of the causes. The chief cause could be indi- 
cated in each case, and also the contributory causes. The system 
was rejected as too complicated; and after the writer tried 
to have the agents of a single society, that of Baltimore, use 
it in making their reports to the central office, he concluded 
that possibly the objection was valid. Yet if the requisite 
amount of skill and care were used, it would give valuable 
results. 

The impossibility of giving an accurate statistical descrip- 
tion of the facts is still clearer when we try to separate the 
causes indicating misconduct from those indicating misfortune. 
Back of disease may be either misconduct or misfortune. The 
imprisonment of the bread-winner indicates misconduct on his 
part, but may only indicate misfortune on the part of wife and 
children. The same is true in the case of abandoned children 
and neglect by relatives. This particular classification is made 
in deference to popular inquiry only. In the writer’s opinion its 
chief value consists in showing how little it is worth. 

But after all possible allowance has been made for the 
“personal equation” of. the investigator, and for all the in- 
evitable inconclusiveness of the figures, there is a residuum of 
information to be got from the tables. They give, as well as 
such statistics can, the conclusions reached by those who are 
studying pauperism at first hand. If the figures furnished by 
all the investigators were added together in one great total, 


Poverty and Its Causes 49 


and this only were put before him, the author would indeed 
hesitate to base any conclusions whatever upon it. But when it 
is found that different investigators, at different times, in dif- 
ferent places, reach conclusions which, while varying in many 
and often inexplicable ways, are yet in agreement as regards 
certain important facts, we can but think that the figures to 
some extent reflect actual conditions. It will be noticed that 
these tables are not totalized, and that for many cities the 
figures for different years are not combined. They were left 
separate in order that their consistency might be tested by 
comparison. 

So far as these tables show, the most constant cause of 
poverty everywhere, at all times, and according to all investiga- 
tors, is “sickness.” In both American and English experience, 
the percentage attributable to this cause sinks but once slightly 
below 15, and never quite reaches 30. The average is between 
20 and 25. This is one of the most significant facts brought 
out by these tables. It was not one which the author anticipated 
when the collection of statistics began; and yet it has been 
confirmed and re-confirmed in so many ways, that the con- 
clusion seems inevitable that the figures set forth real and 
important facts. Personal acquaintance with the destitute 
classes has further convinced him that most of the causes of 
poverty result from or result in a weakened physical and mental 
constitution, often merging into actual disease.* 

Nearly all of the causes named might furthermore be 
grouped under the general heading “incapacity.’’ Six of them 
avowedly belong there. The six which we have tabulated as 
indicating misconduct can be so classed if we are willing to 
include under the term infirmities of character as well as of 
body. The causes which indicate lack of normal support may 
also be said to show that the dependents are personally in- 
capable of self-support, and that, through fault or misfortune 
on the part of their natural guardians, they have been left 
to themselves. The four causes grouped as “matters of em- 
ployment” would seem at first to be of a different nature, and 
to indicate that capable persons may suffer from enforced idle- 


* How this confirms conclusions previously reached by Dugdale will be 
noted later on. 
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ness to the extent of becoming paupers. There are, of course, 
such instances; but, as already noted, those who have under- 
taken the work of finding employment for the unemployed, 
and who are intimately acquainted with the people about whom 
information is given in these tables, know that most of those 
out of employment are not capable in any complete sense of 
the term. They may be able-bodied, but they are not able- 
minded. They may lack one thing or another, but they almost 
always lack something; it may be skill, or strength, or judg- 
ment, or reliability, or even temper. For the faithful and effi- 
cient there is work in all ordinary times. Often the incapacity 
seems to consist in nothing more than a lack of ingenuity, 
which prevents the person from fitting himself into the indus- 
tries of the time. Give him a set task requiring little skill, and 
he will do it gladly. But such set tasks are very few in modern 
industry, and the result is that the individual is unemployed. 

The English and German figures made a part of Table IV 
are not readily comparable with the American statistics, and 
yet there are enough points of similarity to make some com- 
parison useful. The essential differences can for the most part 
be accounted for by the difference in the type of pauperism 
studied. The great majority of the German and all of the Eng- 
lish cases are those of inmates of institutions. The cases at 
Stepney are examples of chronic pauperism to a greater extent 
than any group in the American Charity Organization Society 
tables. At St. Pancras the pauperism is still more definitely 
fixed and hopeless. The German figures are the only ones 
covering all the official relief work of a large number of cities. 
The writer knows so little of the methods of German relieving 
officers that it is perhaps dangerous to venture an opinion; 
but we might explain the very high percentage attributable 
to sickness, and the very low percentage attributable to drink, 
on the assumption that they are strict in their methods of 
granting relief, and disinclined to relieve those who because 
of drunkenness deserve punishment. 

The American figures that can be most profitably compared 
with the German and English tables are those collected by the 
New York State Board of Charities, embodying the result of 
an investigation regarding the inmates of all the almshouses 
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of that State in 1874 and 1875. The number of almshouse 
inmates was 12,614, embracing at that time a considerable 
number of children, lunatics, and others since removed to spe- 
cial institutions. The length of time that a large number of 
persons had been inmates of the almshouses made an inquiry 
into the remote causes of dependency impracticable. The table 
of immediate or existing causes is as follows: 4 


AUN. We 
Existinc Causes or Drepenpence, N. Y. ALMSHousE INMATES. 
Number Per Cent 


Shiftlessness and inefficiency ......... 767 6.1 
Imprisonment of bread-winner........ 74 6 
Orphans and abandoned children...... 1,956 15.5 
ING iigte SUppOttnc. 20 on Ay wdoes lcs 278 22 
‘18 CL RIn CAG Leo eee ee 1,580 12.5 
isical detects. ae) sat sitieva ow ae oe 589 4.7 
1) SEEIIES (Bec m IRT  eege 5,289 41.9 
OAS Me eS anche He ches, ee Ay 2,081 16.5 
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Two facts are brought out prominently by the general char- 
acter of this table; one is the tendency of statistics based on 
case-counting to degenerate into mere description of the per- 
sonal characteristics or condition of dependents, and the other 
is the tendency of drink as a cause of pauperism to disappear 
when we study chiefly chronic cases of long standing. In this 
table of “existing causes” it is not mentioned at all, its results 
only being registered. 

By the courtesy of the General Secretaries of the Charity 
Organization Societies of Baltimore, New Haven, and New 
York, and of the Associated Charities of Boston, original 
schedules regarding somewhat more than eight thousand cases 
of destitution investigated by these societies were furnished for 
the present work. With the separate cases at hand, it was 
possible to recombine the facts so as to get much information 
not obtainable from the published reports. 

As the first question popularly asked regarding the causes 
of poverty would probably be whether poverty indicates mis- 


“Tenth Annual Report State Board of Charities, New York, p. 100. 
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conduct or misfortune, so the second would probably be: 
What are the indications as to the tendency of different na- 
tionalities or races to become poor? 

For the purpose of finding what answer could be obtained to 
this question, Table V1 was prepared, giving the facts regard- 
ing 7,225 American cases. They are classified horizontally 
according to the causes of poverty, the causes being grouped 
as in Table IV, and vertically according to nationality. 

A classification in Table VII of 4,176 Boston and New York 
cases according to the number of persons in a family, and by 
nationality, confirms the indication of Table IV, that large 
families are a relatively unimportant cause of destitution. 

Unmarried persons with no one dependent upon them are 
not included in this table. The “families” of only one person 
are either widows or widowers. The largest single family is 
found among the colored people; but the largest proportion of 
relatively large families, say those numbering from five to 
nine persons each, is found among the Italians and the Poles 
and Russians. The families of paupers or semi-paupers usually 
average smaller than those of the population as a whole, partly 
because the number among classes degenerate enough to be 
dependent is not as large as is ordinarily supposed, partly 
because of a high infant mortality, and partly because the 
families of these classes tend to disintegrate rapidly, children 
drifting away from parents, and aged parents in their turn 
being shaken off by adult children. The “family,” therefore, 
which applies for relief is often only the fragment of a family. 

Table VIII gives classifications of applicants for relief by 
marital condition and nationality. 

Of those applying to the charity organization societies, 
about half are married people living together, and about one- 
half the remainder, or one-quarter of the whole, are widows. 
Deserted wives make up about 7 per cent of the total. The 
difference in the work of different societies is the principal 
thing reflected by the fact that “single men” make up 20 per 
cent of the applicants in New York, or over 13 per cent in 
New Haven, while in other places this category is relatively 
unimportant. The classification of nationality does not seem to 
yield many results that are at once important and reliable. The 
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proportion of “deserted wives” among the colored people 
might have been expected to exceed the average under that head 
more than it does. As a rule, the white Americans exceed the 
average more under this heading than the colored. The average 
of all nationalities and all cities is 6.91 per cent, which may be 
considered large by those unacquainted with the modern urban 
_ population, but it is lower than many of the charity organiza- 
tion workers expected to find it. 

Table 1X shows for the four cities the percentage of native 
white, colored, and foreign born among the population as a 
whole, and among those who applied to the charity organiza- 
tion societies in these cities. It will be noted that the proportion 
of applicants who are foreign born is considerably larger than 
of the population as a whole. 

A matter which is not brought out by the tables thus far 
given, but which is well shown by the collateral investigations 
of the different agencies, is the large number of children either 
dragged into pauperism by the destitution of their parents or 
entirely abandoned by the latter. In the investigations of alms- 
house pauperism, of course, this is not brought out, as the 
children have been put in other institutions, and are beyond the 
view of the investigator. But in the American experience, 
where the cases are studied as they cross this pauper line, the 
large number of children is striking. Out of 4,310 persons 
dealt with by the New York C. O. S. in 1891, over 4o (40.8) 
per cent, or 1,762, were under 14. In Boston, out of 3,972 
individuals dealt with, over 42 (42.5) per cent were under 14 
years of age. In Buffalo, out of 2,515 individuals, over 48 
(48.3) per cent were under 14 years of age. In Baltimore the 
percentage of those under 14 years of age drops to a little less 
than 16 (15.8); but, on the whole, it may be concluded that, 
while the leading cause of confirmed pauperism, as investigated 
by Mr. Booth in England, is the weakness of old age, the 
leading cause of incipient pauperism, as investigated by the 
American Charity Organization Societies, is the weakness of 
childhood. 

Taking this in connection with the large percentage of pau- 
perism which is constantly and everywhere attributed to sick- 
ness and physical defect, and we have a striking confirmation 
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of the conclusion reached by Dugdale in his study of the Jukes. 

He says :— 

_I. Pauperism is an indication of weakness of some kind, 

either youth, disease, old age, injury, or, for women, childbirth. 
2. Hereditary pauperism rests chiefly upon disease in some 


form, tends to terminate in extinction, and may be called the 
sociological aspect of physical degeneration. 


We find, phrasing our conclusions in medical terms, that the 
commonest exciting cause of the poverty that approaches pau- 
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perism is incapacity, resulting in most chronic cases from sick- 
ness or other degenerate and degenerating conditions. Weak- 
ness of some sort is the most typical characteristic of the desti- 
tute classes. The predisposing causes of this degeneration and 
weakness are next to be sought for. A physician turns from 
diagnosing a case to inquire for predisposing causes, first in 
the habits and heredity of the individual, and secondly in the 
nature of his occupation, or other conditions of life. If we 
assume, as is roughly true, that the forces which tend to break 
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down the physical man, and bring about the various forms of 
degeneration, are those which are pushing him towards death, 
we may present them graphically by a modification of a dia- 
gram used by Dr. J. S. Billings in the Cartwright lectures 
delivered before the Alumni Association of the College of 
Physicians and Surgeons of New York.® 

Let the point B represent birth, and the point D represent 
death. The individual J passes to the right along the line ED 
at a rate proportionate to the progressive exhaustion of his 
vital energies. The forces which retard his movement are 
grouped under the two heads, therapy and hygiene. The forces 
which accelerate it are grouped under two main heads: one, 
those pertaining to the individual ; the other, those pertaining 
to the environment. The most constant force in producing the 
incapacity from which pauperism results we have found to be 
disease, which is placed accordingly in the middle position 
among the forces tending towards death. In Chapter 1V we 
will consider some of the predisposing causes of disease and 
of other forms of degeneration which pertain to the individual ; 
and in the succeeding chapter some of those which pertain to 
environment. 


°“On Vital and Medical Statistics.” Printed in Medical Record of Nov. 
30, Dec. 7 and 14, 1889. The diagram referred'to is on p. 37 of the reprinted 
copy of the lectures. 


CHAPTER TV. 
INDIVIDUAL DEGENERATION—PERSONAL CAUSES 


Of the causes which pertain to the individual and tend to 
produce degeneration, we have said in the preceding chapter 
all that there is space to say regarding disease, age, sex, and 
race. There remain to be considered in the present chapter 
personal habits and characteristics, and the influence of stock 
and family through heredity; that is, the characteristics and 
habits of the individual himself which render him incapable or 
likely to become so; first, as to their nature, and, finally, as to 
their origin. In other words, having advanced from the effect, 
poverty, to the exciting cause, incapacity, we proceed frorr 
that to the predisposing causes. 

It is to bad habits that the ordinary observer attributes a 
large part of the misery of the world; and, as immediate causes 
of degeneration, they undoubtedly have great influence. 

Intemperance, meaning by this the abuse of alcoholic 
drinks, is commonly believed to be a very important cause of 
pauperism. It is held to be the predisposing cause back of 
sickness, back of insanity, back of crime. Probably nothing 
in the tables of the causes of poverty, as ascertained by case- 
counting, will more surprise the average reader than the fact 
that intemperance is held to be the chief cause in only from 
one-fifteenth to one-fifth of the cases, and that where an 
attempt is made to learn in how many cases it had a con- 
tributory influence, its presence cannot be traced at all in more 
than 28.1 per cent of the cases. It will be remembered that the 
Ishmaelites, as a rule, were temperate; and Mr. Dugdale did 
not consider intemperance the fundamental vice of the Jukes. 

The scientific study of inebriety has only recently been 
entered upon, and this chiefly from the medical standpoint. In 
all the great mass of literature bearing upon the social influ- 
ence of intemperance, very few conclusions are stated which 
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are based upon inductions sufficiently wide to be final. An ex- 
amination of the scattered material at hand, however, serves 
to explain the difference between popular impressions on the 
subject, and the conclusions reached by the statistical studies 
of pauperism. The ravages of intemperance are most plainly 
to be traced in classes distinctly above the pauper class. It is 
among artisans and those capable of earning good wages that 
the most money is spent for alcohol, and the most vitality 
burnt out by it. The man that has become a pauper does not 
find it easy, for one thing, to get liquor; and his vitality is 
apt to be so low that the exhilaration to be had from alcohol is 
not as much craved as by one with greater remaining strength. 
This does not correspond to the conclusion reached by Dugdale, 
who thought that drunkenness was usually the result of ex- 
haustion rather than the cause of it, and that intemperance 
usually appeared in an individual subsequent to licentiousness 
and ill-health, and that its cause is antecedent hereditary or 
induced physical exhaustion. It is suggested, as an hypothesis 
which would reconcile the facts given by Mr. Dugdale * with 
others which have been observed, that intemperance is most 
likely to develop in persons of considerable natural strength 
who have become exhausted by vice, or overwork, or conditions 
of work or life that tend to undermine the health. This hy- 
pothesis would fit the cases detailed by Mr. Dugdale, though 
not that part of his conclusion which attributes drunkenness to 
hereditary exhaustion. By this hypothesis, intense work, ir- 
regular work, bad air, either in the home or workshop, in- 
adequate or ill-prepared food, as well as the exhaustion result- 
ing from vice, would tend to produce intemperance; while at 
the same time it would account for the fact that the most de- 
generate stock is not intemperate, and that frequently we 
cannot trace intemperance as a direct cause of pauperism in 
any considerable proportion of cases. In passing through the 
wards of an almshouse, the writer has frequently been sur- 
prised at the number of inmates who were said to have been 
temperate, and of whom the statement was apparently true. 
On the other hand, on learning the habits of laboring people, 
and especially those of skilled artisans, he has frequently been 
1 Jukes, pp. 40, 41, and 93. 
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surprised at the enormously heavy handicap of dissipation 
which many of the men were carrying. 

W. Bevan Lewis, who writes in the Fortnightly for Sep- 
tember, 1893, on “The Conditions of Crime,” finds that, terri- 
torially, crime rather than pauperism seems to accompany 
drunkenness. He concludes, however, that drunkenness ‘makes 
itself felt in the development of epileptic offspring amongst 
the non-criminal community, in the moral obtuseness and deg- 
radation of such subjects, in the frequency of imbecile or 
idiot offspring, and peculiar epileptoid states of mind.’ This 
confirms the conclusion reached by Dr. S. G. Howe, in his 
well-known study of the causes of idiocy in Massachusetts.” 
The habits of one or both parents of 300 idiots having been 
learned, 145 of the children were found to be the progeny of 
habitual drunkards. 

Irrespective of transmitted tendencies to degeneration, the 
children of drunken parents fare badly because of neglect and 
privation. Whether the mother herself drinks, or is merely 
linked to a drunken husband, her life during the period of 
gestation is almost inevitably such as endangers the well-being 
of the child. The fact that, when a large part of the family 
income goes for liquor, other branches of experience must 
be curtailed, is so obvious that it only needs to be mentioned. 
Moreover, the irrational and often brutal treatment received 
by children of the intemperate makes right development almost 
impossible for them. One fact brought out by the statistics of 
the Registrar General of England may be given as showing 
in an extreme instance the perils attending child life when 
parents drink: A much larger number of children are suffo- 
cated in bed on the nights of Saturday and holidays than on 
other nights of the week. This prompt extinguishing of infant 
life is hardly a greater misfortune than for the child to grow 
up with irrational guidance and the evil example of drunken 
parents. 

“Typically the action induced in the brain [by alcohol] is 
of the nature of a progressive paralysis, beginning with the 
highest level and its most delicate functions, and spreading 
gradually downward through the lower. Moral qualities and 


? Report to the Legislature, 1848, and subsequent reports and pamphlets. 
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the higher processes of intelligence are, therefore, first in- 
vaded.” Children growing up under the influence of parents 
subject to such degeneration are not likely to develop the 
higher qualities at all, since the development of such qualities 
comes very largely from imitation. The utter lack of foresight, 
and the impossibility of postponing present gratification for the 
sake of future gain is one of the pronounced characteristics of 
the drunkard, and is also common among the distinctly pauper 
class. 

It has been repeatedly pointed out that the latest social 
development, especially in the United States, tends to separate 
the community into two classes—the total abstainers and the 
hard drinkers. The tenser nervous organization of the modern 
man is in a state of less stable equilibrium than that of his 
progenitors, who lived largely out of doors, used their muscles 
in heavy work, ate large quantities of coarse food, and drank 
large quantities of mildly alcoholic liquor.* In America, climatic 
conditions intensify the tendency indicated. A dry atmosphere, 
and extremes of heat and cold, produce nervous diseases un- 
known to European medical practice, or, at least, known 
here in advance of their appearance in Europe.* It is 
a matter of common observation that the children of Euro- 
pean immigrants usually drink either less or more than 
their parents, and those who drink resort to the stronger 
liquors. 

The general conclusion regarding drink as a cause of poverty 
is sufficiently well formulated by Mr. Booth: * “Of drink in all 
its combinations, adding to every trouble, undermining every 
effort after good, destroying the home, and cursing the young 
lives of the children, the stories tell enough. It does not stand 
as apparent chief cause in as many cases as sickness and old 
age; but, if it were not for drink, sickness and old age could 
be better met.’’ Mr. Booth’s conclusions were reached by a 
study of concrete masses of pauperism, and yet they serve 
equally well to express the results reached by the study of 


>See on this and following points, Simon N. Patten, “The Economic 
Basis of Prohibition,” Annals of Am. Acad. of Pol. and Soc. Science, 
vol. 2, p. 59 et seq. An able article. 

* See Beard, “Physical Future of the American People,” Atlantic Monthly 
Magazine, vol. 43, p. 718. ° Pauperism, pp. 140-141, 
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inebriety as a disease. It is at once an effect and cause, a symp- 
tom and a source of degeneration. 

Immorality. In the tables of the causes of poverty, the 
column next to the one giving the percentages for intemperance 
gives the number of cases in which poverty has been traced 
directly to “immorality.” This term is here used to stand for 
sexual licentiousness, or other perversion of the sexual in- 
stinct. The small number of cases of poverty directly attribut- 
able to this factor in no wise reflects its importance as either 
a direct or a predisposing cause of destitution. Careful ob- 
servers believe it to be a more constant and fundamental cause 
of degeneration than intemperance.® It certainly effects de- 
generation of a more or less pronounced type in a much larger 
number of persons. It persists almost to the end in the most 
degenerate stock, while at the same time it is operative among 
the healthier classes. A reference to the accounts quoted later 
on, describing the habits of the Rooneys, the Jukes, and the 
Ishmaels, will show that in these distinctly pauper families 
sexual vice plays a part in degradation more important than 
intemperance. The medical profession has given us even less 
of scientific exposition of the degeneration which results from 
perversion of the sexual instincts, than of that which comes 
from the abuse of stimulants and narcotics. The changes which 
must undoubtedly take place in the structure of the nervous 
and circulatory systems, as a consequence of self-abuse or 
sexual excess, have not been sufficiently studied. Venereal dis- 
ease has been treated at length, but the effect upon the physical 
and mental man of vice as vice has been neglected. The great 
bulk of literature existing upon the subject is simply the out- 
put of advertising quacks. 

And yet the effect of lubricity as such is appreciated to be 
an evil, and we condemn without hesitation such plans as those 
once put forward by Annie Besant for limiting population by 
mechanical appliances for preventing conception. It is felt at 
once that a sparse population which is vicious may be more 
miserable than a comparatively dense one which is moral. If, 


°Mr. Booth speaks of intemperance as the most prolific of all the causes 
of poverty; but, so far as his publications show, he has not studied with 
much thoroughness the influence of sexual immorality as a cause of 
pauperism. 
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while limiting population, we promote sensuality, we do more 
harm than good. Anything which encourages sexual excess 
promotes misery. Mrs. Besant herself acknowledged this by 
withdrawing her book from publication. She said that the rem- 
edy proposed was materialistic, and she withdrew the book 
because she no longer accepted materialism. In this she was con- 
sistent ; but even a well-reasoned materialism might surely have 
shown that her “remedy” for misery would probably produce 
more misery than it cured. (“If we consider man merely as a 
machine . . . let us not forget what a piece of mechanism he 
iss” 

No boy among boys, or man among men, can have failed 
to have evidence thrust upon him showing that a very great 
amount of vitality is burnt out by the fires of lust. Among 
the rougher classes of day laborers upon railroads, in quarries, 
and even upon the farms, the whole undercurrent of thought, 
so far as conversation gives evidence of it, is thoroughly base 
and degrading. In several cases that the author investigated 
carefully, inefficiency certainly resulted from the constant pre- 
occupation of the mind with sensual imaginings. At the present 
day, a given amount of such preoccupation will diminish a 
man’s industrial efficiency more than ever before, because of 
the increasing importance of the mental element in all work. 
If a man has brute strength, he can shovel dirt quite passably, 
even though his thoughts are elsewhere. But most of the occu- 
pations of the present require alertness and sustained atten- 
tion. Personal acquaintance with railroad day laborers, and 
others of a similar class, convinces the writer that they are 
very commonly kept from rising in the industrial scale by their 
sensuality, and that it is this and the resulting degeneration that 
finally convert many of them into lazy vagabonds. The inherent 
uncleanness of their minds prevents them from rising above 
the rank of day laborers, and finally incapacitates them even 
for that position. It may also be suggested that the modern 
man has a stronger imagination than the man of a few hundred 
years ago, and that sensuality destroys him the more rapidly. 
A highly developed nervous system makes him a more powerful 
man, if it is properly used, but it enables him to destroy him- 
self more promptly if that be his tendency. 
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Mental Incapacity and Laziness. After drink-crave and 
sensuality, we might enumerate a large number of characteris- 
tics or habits which result from and result in a tendency to 
degenerate. On the side of appetites would be the craving for 
opium, and for various kinds of unwholesome food. On the side 
of defects, would be all those sufficiently pronounced to have 
been enumerated in the table of causes, and in addition the 
mental incapacity to judge wisely in the ordinary business af- 
fairs of life. This last is one of the most vexatious causes of 
poverty with which the ordinary friendly visitor for a charity 
organization society has to deal. It sometimes manifests itself 
in the form of extravagance, but oftener in pure blundering, 
which does not even bring the satisfaction of temporary in- 
dulgence. “Against stupidity the gods themselves are power- 
less.”” A proverbial saying, which has a very direct bearing on 
the subject, asserts that “Poor folks have poor ways.” This 
cause is generally operative; yet writers upon social pathology 
seldom give it distinct treatment, apparently thinking that it 
is an individual and not a social phenomenon. The social results 
of it, however, are not to be ignored. The development of 
modern industries puts upon the judgment of individuals an 
ever increasing burden. The breaking down of the barriers of 
custom, the rapid changes in the methods of industry, the 
increasing amount of purchasing to be done to obtain family 
supplies, the increased need of wise bargaining in the selling 
of services, the extension of the borrowing habit both for good 
and evil, these and a hundred other features of modern in- 
dustry tend to add to sobriety and industry as prerequisites 
of industrial success, a further requisite—that of good judg- 
ment, and a judgment that acts not only surely but promptly. 
From the proprietary farmer all the way down to the disease 
burdened man who decides whether or not he will go to a 
hospital, mistaken judgments are constantly pushing people 
towards and across the pauper line. One of the commonest 
mistakes is an utter failure to appreciate in advance the burden 
of a debt at compound interest. The chattel mortgage shark, 
the pawnbroker, and the “instalment plan” houses thrive be- 
cause of this failure. 

The only remaining characteristic to which special reference 
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need here be made is that of laziness. Philosophers of the 
Benjamin Franklin type find in this the cause of nearly all 
destitution. Yet, in so far as it has a physical basis in under- 
vitalization, it is hardly to be cured by exhortation or even 
by hunger, any more than intemperance can under similar 
circumstances be so cured. Frequently what appears to the 
pushing citizen to be laziness is only the result of general in- 
competence, which the subject does not consciously recognize 
as existing, but which checks any ambition to do by a pre- 
monition of failure. The weightiest charge which many con- 
tented and discontented vagabonds might bring against the 
modern industrial organization is that they have become what 
they are through the effect of involuntary idleness; for idle- 
ness, voluntary or involuntary, tends to produce a degeneration, 
physical, mental, and moral, which perpetuates the condition 
that begets it. 

The old economists sought to starve everybody back into 
habits of work and thrift; but starvation as a remedy for 
idleness is a medicine which the community is not willing to 
have administered in large doses, and even laziness is an evil 
which we must assail in its causes. The cause may be unwise 
coddling of the individual, but it may not. 

Hereditary Tendencies. Thus far we have not needed to 
inquire whether the evil propensities and bad habits which 
result in degeneration have come through free choice on the 
part of the individual, or have been the result of foreordina- 
tion in the theological or the scientific sense of the term. We 
have been concerned simply with their interactions and their 
effects. Ignoring all discussion as to the freedom of the will 
in any absolute sense of the term, it is our present business 
to trace causes just as far as they are found to be traceable. 
As an insurance company is justified in refusing to take a risk 
upon the life of a man who comes of a sickly family, or is 
engaged in some peculiarly dangerous occupation, so the stu- 
dent of social science is justified in concluding that certain 
influences of heredity and environment have an influence upon 
the character of the individual that is often manifest, and that 
is frequently to some extent measurable. In the one calculation 
relating to the longevity of an individual, and in the other 
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relating to the character and career of an individual, there is 
always an uncertainty, but there is also a very constant element 
of probability. 

From the time of birth, or even from the time of conception, 
the characteristics of race and of sex are fixed; and these are 
not without influence on the industrial history of the individual, 
as our tables show. In addition to this the transmission of a 
tendency to suffer from some specific disease such as gout, or 
consumption, or scrofula, or insanity, is very generally recog- 
nized. Observations more than ordinarily careful show that 
more varieties of bodily and mental weakness are transmitted 
from parent to child than is ordinarily supposed. Beyond this, 
occult characteristics tending to inefficiency or absolute pauper- 
ism are undoubtedly transmitted, although their exact nature, 
either in parent or child, cannot be ascertained and described. 
The proof is that the child follows by some secret but almost 
irresistible propulsion the history of the parent. The transmis- 
sion of hereditary tendencies to degeneration can be most easily 
traced where some palpable defect is the result and evidence of 
degeneration. In his “Memoir upon the Formation of a Deaf 
Variety of the Human Race,” Professor Alexander Graham 
Bell has collected with thoroughness and caution the facts 
available for this country, which show the transmissible char- 
acter of deafness. It has been shown by three different investi- 
gators that where two persons born deaf marry, about one- 
third of the children are born deaf.” 

On page 25 of the “Memoir” is given a much more detailed 
statement of the same facts, from which Professor Bell draws 
the conclusion that “A hereditary tendency towards deafness, 
as indicated by the possession of deaf relatives, is a most im- 
portant element in determining the production of deaf off- 
spring. . . . It may even be a more important element than 
the mere fact of congenital deafness in one or both of the par- 
ents.’”’ The following diagram of “The Brown Family of Hen- 
niker, New Hampshire,” from page 28 of the “Memoir,” is 
given, as showing at a glance the extent to which deafness 
prevails in certain families. 


* Marriage, pp. 4 and 5; Memoir, Chap. iii, giving tables and detailed state- 
ments, 
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Professor Bell calls attention to the fact that lack of infor- 
mation leads to an under statement rather than an over state- 
ment in both the diagrams and the tables. 

In his work on “Marriage and Disease,” Dr. Strahan has 
given striking instances of the hereditary transmission * 
disease tendencies. He enumerates certain diseases which, 
his opinion, spring from degeneration, and shows nore a 
tendency to degenerate may result in one case in drunkenness ; 
in another in fee -mutism; in another in consumption ; in an- 
other in insanity or imbecility. He quotes authorities to show 
that the ratio of blindness among deaf-mutes is fourteen and 


© Indicates a Hearing and Speaking Person 
@ Indicates a Deaf Mute 
= Indicates Marriage 


Brown 


Aunt and 
Two Cousins 
of Thos. Brown 


Mayhew?) Smith 


S 
bo 
i 
= 
© 
ee 
? 


-~ Huntingdon 


, 


~ Watcesier 


a half times as great as among the whole population; while 
idiocy, the deepest of all forms of degeneration, is forty-three 
times as great among these unfortunates as among the general 
population.’ In his opinion the intermarriage of deaf-mutes or 
other defectives will not result in the formation of a deaf 
variety of the human race, but rather in the extinction of the 
degenerate stock.® The more important diseases transmissible 
by inheritance which he regards at once as results, evidences, 
and causes of degeneration, are insanity, imbecility, epilepsy, 
drunkenness, deaf-mutism, blindness, cancer, scrofula, tuber- 
cular disease, gout, rheumatism, and instinctive criminality. 
While he has not marshaled the statistics which might be given 


* Marriage and Disease, p. 169. 

° Congenital deafness is not the simple ogee of one of the senses which 
is not absolutely necessary for life; it is a sign of a general decay, which, if 
deepened by intermarriage, must soon reach the necessarily fatal type and 
extinguish the family.—J/bid., p. 171. 
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to show the common dependence of the diseases upon general 
degeneration, yet his diagrams and statements of family his- 
tory abundantly prove the interdependence of these diseases, 
or of many of them, and establishes beyond question the fact 
that they are frequently transmitted by inheritance.!° 

In his investigation of the causes of idiocy in Massachu- 
setts, Dr. S. G. Howe had careful inquiries made regarding 
the influence of heredity. The facts most pertinent at this 
stage of the inquiry are grouped in the following table. 


TABLE X. 


Herepirary TENDENCIES APPARENTLY AFFECTING Iprocy IN 
MASSACHUSETTS. 
Con- Idiocy 
genital Super- 
Idiocy vened Total 


Idiotic persons who are known to be of decidedly 


SRMIPOIOUSETAINCS «cusp G «Sse o% occithte ess sa 355 64 419 
Idiotic persons whose parents were known to be 

voteita! ULM aL Ose fea cud. Seb es se ows eaeenets 99 15 114 
Idiotic persons some of whose near relatives are 

“STS SP TOE GEN TY SRSA Aig Nae a 177 34 eri 
Idiotic persons whose parents were known to be 

neither very scrofulous nor very intemperate... 5 5 10 
Idiotic persons who have I near relative idiotic... 44 5 49 
Idiotic persons who have 2 near relatives idiotic. . I 9 
Idiotic persons one or both of whose parents were 

POC OM GADO on earr et ics coe ee alle Ss wees Us ne % 50 
Idiotic persons who are parents...............-. ae is 21 
Idiotic persons whose parents were advised to 

mMatry, oneaccount, of ti-health... 2 i560... 00... 12 a 12 
Families where the parents of idiotic persons are 

HOSEL IMPING RT 2.042 «chi oS clu wks oi See Ok aS 7 ve 17 
Parents who have 2 idiotic children............. 43 2 45 
Parents who have 3 idiotic children............. 10 3 13 
Parents who have 4 idiotic children............. 8 a 8 


Satisfactory experiments with infants of known descent 
not having been conducted with sufficient care, or in sufficient 
number, to warrant any final conclusions as to the force of 
heredity in pushing the individual away from pauperism or 


® Boies, in his work on Prisoners and Paupers, pp. 281-2, has reproduced 
eight of Strahan’s diagrams of families. 
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towards it, two other methods of observation, less conclusive 
but more practicable, have been resorted to. The first is to 
study the family relations of a large number of conspicuously 
successful or unsuccessful persons, and learn as far as possible 
what influence heredity has had in bringing about sticcess or 
failure. The second method is to study the careers of all the 
children of a family whose members are in general conspicuous 
for success or failure, in order to see whether or not the mani- 
fest tendency can be accounted for by the influence of environ- 
ment. This second method is, of course, for the most part 
only a way of checking the results obtained by the first. As 
examples of the first we may summarize the investigations 
of Galton regarding relationships of the English judges, (0) 
Booth’s summary of the ‘Stories of Stepney Pauperism,” (¢c) 
the investigation of the almshouse population of New York; 
and as illustrating the results to be got by the second method, 
some account is given of the study of the Jukes of New York, 
and the Ishmaelites of Indiana. 

Mr. Galton undertook a study of the English judges be- 
tween the accession of Charles IT. and the year 1864. He found 
that a very large number of these men were related one to an- 
other, and an analysis of the facts showed that a very eminent 
man was more likely to have eminent relations than one who 
had attained a less degree of success. Out of the 286 judges, 
more than one in every nine had been either father, son, or 
brother to another judge, and the other high legal relation- 
ships had been even more numerous. “There cannot remain a 
doubt,” he says, “but that the peculiar type of ability that is 
necessary to a judge is often transmitted by descent.” 1? 

As showing the possibilities of the persistence of capacity 
‘n certain families, the following is inserted from Galton’s 
works :— 


The names of North and Montagu, among the judges, intro- 
duce us to a remarkable breed of eminent men, set forth at length 
in the genealogical tree of the Montagus, and again that of the 
Sydneys (see the chapter on “Literary Men’), to whose natural 
history—if the expression be permitted—a few pages may be 
profitably assigned. There is hardly a name in those pedigrees 


1 Page 60. 
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which is not more than ordinarily eminent: many are illustrious. 
They are closely tied together in their kinship, and they extend 
through ten generations. The main roots of this diffused ability 
lie in the families of Sydney and Montagu, and, in a lesser de- 
gree, in that of North. 

The Sydney blood—I mean that of the descendants of Sir 
William Sydney and his wife—had extraordinary influence in 
two different combinations. First with the Dudleys, producing 
in the first generation, Sir Philip Sydney and his eminent brother 
and sister; in the second generation, at least one eminent man; 
and in the third generation, Algernon Sydney with his able 
brother and much-be-praised sister. The second combination of 
the Sydney blood was with the Harringtons, producing in the 
first generation a literary peer, and Elizabeth, the mother of the 
large and most remarkable family that forms the chief feature of 
my genealogical table. 

The Montagu blood, as represented by Sir Edward, who died 
in the Tower, 1644, is derived from three distant sources. His 
great-grandfather (gF.) was Sir John Finnieux, Chief Justice 
of the King’s Bench; his grandfather (g.) was John Roper, 
Attorney General to Henry VIII.; and his father—by far the 
most eminent of the three—was Sir Edward Montagu, Chief 
Justice of the King’s Bench. Sir Edward Montagu, son of the 
Chief Justice, married Elizabeth Harrington, of whom I have 
just spoken, and had a large family, who in themselves and in 
their descendants became most remarkable. To mention only the 
titles they won: in the first generation they obtained two peer- 
ages, the earldom of Manchester and the barony of Montagu; 
in the second they obtained two more, the earldom of Sandwich 
and the barony of Capel; in the third five more, the dukedom of 
Montagu, earldoms of Halifax and of Essex, the barony of 
Guilford, and a new barony of Capel (second creation) ; in the 
fourth one more, the dukedom of Manchester (the Premier in 
1701) ; in the fifth one more, the earldom of Guilford. The sec- 
ond Earl of Guilford, the Premier of George III. (best known 
as Lord North), was in the sixth generation. (“Hereditary Ge- 


nius,” pp. 70-72.) 


In contrast with this, the following pages are reproduced 
from Mr. Booth’s “Stories of Stepney Pauperism.” 


Martin Rooney, aged 85, now in Bromley Workhouse, mar- 
ried Eliza King, and this family has been prolific in paupers. 

First there is Mary Rooney, the wife of Martin’s brother 
James, who was deserted by him in 1867, and has had relief in 
various forms since, including residence in the sick asylum for 
several years. She also applied on behalf of her married daugh- 
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ter, Mrs. Wilson, and her son Michael appears on the books ; 
but with this branch we do not go at present beyond the second 
generation. é 

The old man Martin, who is now blind, applied for admission 
in 1878. His wife was then in hospital, having broken her leg 
when intoxicated. He had been a dock laborer, and had received 
£21 from the company on breaking a leg in 1857. He was ad- 
mitted to Poplar Workhouse. A month later his wife, who is 
twenty-four years his junior, came out of hospital, and was 
also admitted. The relieving officer makes a note that he does 
not know a more drunken, disreputable family than this one. 
He has seen the woman “beastly drunk” at all times of the day. 
From this time the old man remains in the house; but the woman 
goes out several times, and when out was more than once seen 
in the streets in a drunken condition. She works sometimes at 
the lead-works, sleeping occasionally with her sons, at other 
times in various places—water-closets, on stairs, etc. When her 
son Patrick was sent to prison for two months she went into 
the house. In 1888 she absconded, but in March, 1889, applied 
for re-admission; she had fallen down and cut her face on the 
Saturday night before. 

This couple had three children, Patrick, James, and Bridget. 
Patrick, born in 1853, by trade a stevedore, is now in Poplar 
Workhouse. He was living with his mother in 1886, and she 
made application for medical attendance for him. He was suf- 
fering from rheumatism. He became worse, and was sent to the 
sick asylum; was discharged, and again admitted a month or two 
later. Next year he was sent to Bromley Workhouse. He bears 
a bad character, and was in prison two months in 1888, and had 
one month in 1889 for attempting to steal some ropes. On com- 
ing out of prison he again applied for admission to the workhouse, 
and was sent to Poplar. He had a bad leg. He got work on the 
day he was discharged from the sick asylum, injured his leg, and 
was re-admitted to workhouse. He served fourteen or fifteen 
years in the Royal Marines, and was discharged in 1885 for strik- 
ing a petty officer. He was for this sentenced to six months’ im- 
prisonment by court-martial. 

James, the second son, is a laborer, not married. He used 
to live with a woman named O’Reill, but left her, or she him, and 
is at present living with another woman. 

Bridget, the eldest, born in 1847, married John Murdock, a 
bricklayer’s laborer, eight years older than herself, and there 
are four children, all boys. Murdock deserted his wife several 
times, and has been sent to prison for it. She in turn left him 
in 1877, and has been living with another man since. After this he 
was in Bromley House with the children. The two eldest were 
emigrated to Canada in 1880. The man’s sister married Richard 
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Bardsley, whose mother, a widow, is living at Bromley, and 
whose brother and brother’s wife both had relief there.? 


The study of the inmates of the almshouses of New York, 
made by representatives of the State Board of Charities in 
the early ’seventies, included an examination of 12,614 persons 
in those institutions. At that time many insane and many 
children and many of the defective classes were still in the 
local almshouses. In the rural communities it was found pos- 
sible to get information as to the relationships of these persons 
with tolerable fulness, while in the cities little could be learned 
bearing upon the subject. Of course the classes under investiga- 
tion are those where the ties of relationship are peculiarly loose 
and untraceable, and yet it was found possible to collect very 
conclusive facts as to the influence of heredity in perpetuating 
pauperism. Of the whole number of persons examined, it was 
ascertained that 397, or nearly 3.15 per cent, were the offspring 
of pauper fathers; 1,361, or 10.79 per cent, of pauper mothers. 
The dependence dated back to the third generation in 55 cases 
on the paternal, and g2 cases on the maternal side. T.l22shad 
(living or dead) pauper brothers; 951, pauper sisters; 143, 
pauper uncles; and 133, pauper aunts. 

10,161 different families were represented. The total num- 
ber of persons in these families, including three generations 
(living and dead) who were known to have been dependent 
upon public charity was 14,901. The total number of the insane 
in the same families (living and dead), 4,968; the total num- 
ber of idiots in the same families (living and dead), 844; 
and the total number of inebriates in the same families (living 
and dead), 8,863. The number of heads of families in the 
poorhouses at the time of inquiry, consisting of both parents, 
was 2,746; these were said to have in all 7,040 living children. 
The condition of these children was stated to be as follows: 
in poorhouses, 1,010; in asylums, 149; in hospitals, 2; in 
refuges, 29; in prisons and penitentiaries, 9; bound out, 346; 
self-supporting, 4,586; condition unascertained, 909. Thus 
about 22 per cent of the children of poorhouse parents were 

™Pauperism, pp. 14-15. There is about twice as much more description 


of individuals belonging to this stock, and pages 18-43 are filled with 
accounts of similar families. 
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found to be of the dependent or delinquent classes. Taking only 
those whose condition was ascertained, the percentage of those 
who were a charge upon the public rises to a little more 
than 25. It should also be noted that a considerable number of 
those self-dependent at the time would probably with advancing 
years become public charges; and while some of those in a 
condition of dependency would perhaps eventually become 
self-supporting, they would hardly become so as a permanent 
thing. It is doubtful if half these children would get through 
life without some taint of dependency. 

The suggestion at once occurs to anyone who reviews these 
facts, that environment may have had as much to do as heredity 
with the success of the successful, and the failure of those who 
fail. The sons of the influential classes grow up under condi- 
tions which favor their education and advancement, while the 
children of the pauper, born in the poorhouse or the slums, 
are foredoomed by the conditions under which they grow up 
to pauperism. The only way of learning how much force should 
be given to these considerations is to make a careful analysis 
of the successful and the unsuccessful families, and to see 
whether individuals descended from these families, but placed 
under conditions different from those surrounding the family, 
nevertheless work out careers analogous to those of their rela- 
tives. Mr. Galton has pursued this second method of investiga- 
tion with apparent care, and proves to his own satisfaction 
that individuals of successful families are successful by virtue 
of inherent capacity, and only secondarily by virtue of their 
opportunities. Mr. Booth has also analyzed the returns re- 
garding Stepney pauperism, and puts pauper association and 
heredity together as a contributory cause in 106 cases out of 
634. His uniting of the two causes in the table reflects the 
difficulty there is of disassociating the two. In the New York 
investigation no direct attempt was made to trace out the 
careers of individuals descended from pauper stock who had 
yet escaped from pauperism. But two elaborate investigations 
have been conducted in the United States regarding the life- 
histories of individuals descended from distinctly pauper fami- 
lies. The first of these included doubtless many of the same 
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individuals, or their progenitors, that were found in the New 
York almshouses in 1870. 

The investigation referred to is the well-known one con- 
ducted by Mr. Dugdale concerning the family of the Jukes. 
The facts regarding this family were so thoroughly worked 
out that it has become a stock example of the influence of 
heredity as a factor in crime and pauperism, and exaggerated 
stories are current as to the number of criminals descended 
from the woman spoken of by Mr. Dugdale as Ada Juke, 
but better known as Margaret, the Mother of Criminals. Mr. 
Charles L. Brace has said that twenty-seven of her descendants 
were prosecuted by one attorney; one judge stated that he had 
sentenced sixty-nine of them, and six hundred are estimated 
to have been tried by law.14 Mr. Dugdale’s tables of ascertained 
facts, however, while not disproving these statements, do not 
contain a verification of them. The family has been traced 
back to a man whom Dugdale calls Max, a descendant of the 
early Dutch settlers, born between the years 1720 and 1740. 
He is described, as a hunter and fisher, a hard drinker, jolly 
and companionable, averse to steady toil, working hard by 
spurts and idling by turns, becoming blind in his old age, and 
entailing his blindness upon his children and grandchildren. 
Two of his sons married two of the Juke sisters, of whom 
there were six in all. The progeny of five of them have been 
traced with more or less exactness through five generations. 
The number of descendants registered includes 540 individuals 
who were related by blood to the Jukes, and 169 connected with 
the family by marriage or cohabitation, in all 709 persons 
of all ages, alive and dead. The aggregate of this line- 
age reaches, says Mr. Dugdale, probably 1,200 persons, 
but the dispersions that have occurred at different times have 
prevented the following up and enumeration of many of the 
lateral branches. They grew up in the rural districts of New 
York, and out-door life probably aided the degenerate stock 


“The report in which the results of this study are embodied has been 
published by Putnams in “Questions of the Day” series. The best summary 
for present purposes is Mr. Dugdale’s paper on “Hereditary Pauperism,” 
read at the National Conference of Charities in 1877, see pp. 81-95. 

“ Baltimore Conference on Charities, p. 107. 
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to resist the tendencies to extinction. The family, as indicated 
by the statement of its origin, may be considered distinctly 
American. 

The genealogical tables given by Mr. Dugdale, together with 
a description of the family in his text, would make it possible 
to reproduce a description of the individuals and their degener- 
ate condition, of still more hideous particularity than that em- 
ployed in describing the Rooney family and its connections; 
but for present purposes a statistical summary of the facts will 
throw more light upon the problems of heredity. 

In the subsidiary tables given by Mr. Dugdale, it is shown 
that, whether we consider pauperism, or crime, or harlotry, or 
prostitution, this family has produced a number of dependents 
and delinquents out of all proportion to the numbers of indi- 
viduals it has contributed to the population. For instance, it 
is shown that pauperism is nearly seven times as common in 
this family as in the population of the State at large; but a 
closer analysis of the tables gives still more striking confirma- 
tion of the tendency of heredity as compared with environ- 
ment. Mr. Dugdale classes under the head of X all families 
not related to the Jukes who married into the last-named fam- 
ily. It is found that if we take people of the Juke blood simply, 
pauperism is 7.37 times as common among them as in the 
population as a whole; while if we take X blood only, that is, 
those families that married into the Juke family, we find pau- 
perism to be only 4.89 times as common as in the population 
as a whole. In the matter of harlotry, 52.40 per cent of the 
adult women of Juke blood are found to have been harlots, 
while but 41.76 per cent of the women of the X blood were 
found to be such. Turning to the matter of crime, it is found 
that within the family itself, there are some distinctly criminal, 
and some distinctly pauper strains. Intermarriage between peo- 
ple of the Juke blood, that is, breeding within the family, 
intensified the tendency to pauperism, while marriage with non- 
related stocks usually resulted in a larger proportion of crim- 
inals among the descendants. This last is probably to be ac- 
counted for by the greater constitutional vigor that resulted 
from marriage with non-related groups. As pauperism rests 
upon weakness of some sort, the tendency to degenerative dis- 
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eases, as the result of in-and-in breeding, readily accounts for 
the access of pauperism in the consanguineous lines. 

As to environment, it can be said that the family lived at 
a time and in a State when success was entirely possible, and 
when many of those with whom the Juke family came in 
contact were constantly succeeding. At the same time, the 
“tendency of heredity is to produce an environment which per- 
petuates that heredity.” The child born on the roadside or in 
the poor-house comes up under conditions that make progres- 
sive degeneracy of the individual likely. The licentious parent 
is an example which greatly aids in fixing habits of debauchery 
in the child. Yet, this being true, it is still remarkable that, 
under environments substantially the same, we are able to 
trace distinctly different tendencies in those of Juke blood and 
of X blood, and even between the different strains of the fam- 
ily itself. 

While the facts with which we must deal in studying the 
influence of heredity on pauperism are often elusive and am- 
biguous, yet from what has been said it is manifest that there 
are strong hereditary tendencies making for individual success 
or failure. Could there be, without encouraging pauperism, a 
business company to insure people against it, its representatives 
would inquire about an applicant’s family as particularly as 
about his financial and physical condition, and scions of many 
stocks would be considered “very undesirable risks.” 


CHAPTER V 
INDIVIDUAL DEGENERATION—SOCIAL CAUSES 


If it were planned to give any complete view of the social 
and industrial influences which tend to push down the indi- 
vidual financially as well as physically, it would be necessary 
to review nearly the whole of political economy, descriptive 
and theoretical; but we are to concern ourselves at present 
merely with those extrinsic influences which tend to cause in- 
capacity and degeneration in the individual. We must therefore 
pass by without consideration all the poverty begetting causes 
that reside in the fluctuation of the purchasing power of money, 
although many concrete examples could be given of families 
pushed from the propertied class even across the pauper linc 
by this influence. Neither can we concern ourselves with those 
changes in industry which have displaced large numbers of 
individuals, although presumably benefiting the community as 
a whole, and even laborers as a class. Neither can we take up 
the undue power of class over class, either of employer over 
employed, or of organized over unorganized labor. Indirectly, 
of course, this power of class over class does result in condi- 
tions which tend to degenerate the individual, consequently, 
it will be touched upon; but our view for the most part is 
limited to the direct influence of occupation and conditions of 
life upon health, character, and capacity. 

At the same time, we cannot but note in passing, that if the 
conditions and character of working-men have tended to de- 
press many of them below the standard of efficiency which 
permits them to be useful, it is also true that the standard 
of efficiency has risen, or perhaps we should say changed, so 
that the man who would once have been useful can no longer 
find a place. In the development of modern industry, a vast 
amount of heavy work is accomplished by the free use of 
capital, machinery taking the place of men. Man as a source 
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of mechanical energy at the present time is therefore a cum- 
brous and uneconomical tool, costing much to produce, much 
to keep in repair, and not nearly so adaptable in many lines as 
machinery. 

Along with this tendency of machinery to take work away 
from the merely strong has come the formation of trades 
unions, so that now, as Hobson puts it, the laborers must either 
“organize or starve.’ ! The development of modern industry 
has forced higher organization; and just as Franklin said to 
the thirteen colonies, so now the conditions of industry say 
to the laborer, “join or die.”’ Those who in consequence of 
conditions or character cannot organize, and who for the most 
part belong to the ranks of low-skilled labor, find it con- 
stantly more and more difficult to maintain themselves. While 
at the start they may have possessed a degree of efficiency that 
formerly would have won them place and living, they are now 
unable to get work, and through involuntary idleness their in- 
capacity is intensified and perpetuated. 

Industrial Accidents. The most palpable means by which 
occupation lessens the capacity of the individual is accident. 
The industry in which this palpable thing is most obvious is 
that of transportation, and no country in the world offers more 
illustrations of such injury to railroad employees than the 
United States. There were killed on the railroads of the United 
States during the year ending June 30, 1892, 2, 554 employees, 
and 28,268 were injured; that is, one employee for every 322 
men at work in this industry was killed, and one injured for 
every 29 men in the employ of the railways. In the case of 
trainmen, the statistics for the same year show that there was 
one man killed for every 113 of this class of employees, and 
one was injured for every 10. The accidents were most numer- 
ous in the districts where the railroads are run most cheaply 
and are least expensively built. In the States of Virginia, North 
Carolina, and South Carolina, one trainman was killed for 
every 33 men in employment, and one injured for every 6 
employees. In the Middle Southern States the proportion was 


* Problems of Poverty, p. 225. This and the following pages contain a 
wonderfully clear and concise account of the status of low-skilled labor 
in modern industry. 
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equally high.2 Many of these cases were probably provided for 
by benefit associations maintained by the men or by the relief 
work of the companies; but such relief is always partial and 
temporary, and of course makes no atonement to the industry 
of the country as a whole for the amount of personal capacity 
destroyed. It would not usually be easy to trace pauperism in 
a given case to an accident on a railroad, although the author 
has himself been called to deal with some cases of destitution 
resulting directly from such accidents; but frequently pauper- 
ism does not result until years afterwards, when a widowed 
mother has broken down in the attempt to support her family, 
or when some aged or incapable relative has been turned adrift 
from the incapacity of the family to maintain him longer. 

The transportation industry is but the most conspicuous 
example of the destruction of personal capacity that comes 
from accidents, many of which are preventable; and the ten- 
dency of legislation to protect factory operatives, miners, and 
all engaged in exposed trades, from gratuitous harm due to 
preventable accidents, is one that should be wisely furthered. 

Industrial Diseases. There is a destruction of personal 
capacity and a strong tendency to degeneration in a large num- 
ber of occupations because of the disease-begetting conditions 
that surround the work. Much more has been done in England 
and European countries in searching out the source of diseases 
that have their origin in occupation than in this country. 

In this country, curiously enough, very few of our labor 
bureaus have investigated this feature of the conditions of 
labor. The best work thus far done is probably that of the New 
Jersey Bureau of Labor Statistics, published in its Annual 
Reports for 1889, 1890, and 1891. The effect of occupation 
upon the health and duration of the trade life of workmen is 
traced in three industries—pottery, hat-making, and_ glass- 
blowing. As specimens of the facts brought to light by the in- 
vestigation of these trades may be cited that of pot-makers, 
who prepare the pots in which the raw material for glass is 
melted. These pots are made of fine clay, which requires a great 
deal of care in its preparation, involving grinding, pulverizing 
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the dry clay, its mixture, and tempering. Little attention has 
been paid to the improvement of the machinery in use and the 
buildings in which these processes are conducted, so as to keep 
the workmen from inhaling the dust. As a consequence, from 
ten to fifteen years is about the length of time a man can work 
at the trade continuously in health. “The writer has witnessed 
the decline of three generations of pot-makers within the past 
forty years.” 3 

The description of the conditions of work for the hatters, 
prepared by a physician for the New Jersey State Board of 
Health, is given in the Report of the Labor Bureau, and a table 
which shows that of 240 sizers or makers, 76 have catarrh; 44 
have rheumatism; 41 have coughs; 17 have had “the shakes”; 
13 now have “the shakes” ; 12 constantly catch cold because of 
sudden changes of temperature; 7 complain of dyspepsia; 200 
use stimulants and tobacco.* 

In these three industries, as in others, it is found that the 
men themselves are recklessly indifferent to the healthfulness 
of the conditions under which they work. They will strike 
against a very small reduction of wages, but rarely or never 
for improved sanitation. It is this indifference that has made 
it necessary for the State to interfere and fix the plane of com- 
petition, below which employers are not allowed to go, nor 
workmen to permit themselves to be employed. The cheaper 
way to get a wise and capable generation of laborers is to 
educate the men to something better, rather than to allow the 
unwise stock to exterminate itself. 

Improper Employment of Women and Children. Turn- 
ing from the countless preventable causes of disease that exist 
in the various occupations from unsanitary surroundings, there 
is one force which tends constantly to individual degeneration 
and race deterioration. This is the improper employment of 
women and children. It has been more dwelt upon by writers 
on political economy, and the agitation for the factory acts has 
brought it more prominently before the public than many of 

* Annual Report of the Bureau of Labor Statistics of New Jersey, 1880, 
= Kid, p. 36. The last item regarding the use of stimulants and tobacco 


indicates the interaction of occupational and personal influences in pro- 
ducing degeneration. 
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the others; but it is so fundamental and so entirely mischievous 
that it cannot be passed without mention. An English writer, 
Dr. Rentoul, gives the following sketch of women’s work and 
its influence on their character and physique: 


Suppose that a girl at the age of thirteen to sixteen is placed 
in one of the Lancashire mills, and is fed on stewed tea, bread, 
and occasionally badly cooked meat and fish. How can she, with 
such surroundings, develop into a healthy woman? Her pale, 
bloodless, colorless face shows she is bordering on the first stage 
of consumption. In a few years she is engaged. Married on 
a Saturday, she returns to work on the following Monday. After 
some time a baby is about to be born, and she leaves the mill just 
when labor compels her, but no sooner. She must return to the 
factory in a few days, else her place will be filled by some one 
else. Consequently, she has to forsake her infant. It is given 
out to some nurse or baby farmer, the mother paying from four 
to six shillings per week towards its support. It is “taken care 
of” by a girl eight or ten years of age, fed on unsuitable foods, 
drugged with “soothing syrups,’ and probably insured in a burial 
club. Now, what are the products of this system which demands 
such continuous labor? Only ruin—ruin to the health of the 
girl, woman, and mother; ruin to her babe denied the food 
nature intended for its use; ruin to all home comforts—for all 
the family beyond the children are in the mill—and ruin to the 
young husband. The human animal may be the cheapest in to- 
day’s market, and have less attention than that given to the 
brute creation; still, if such a condition be allowed to continue, 
the country at large must soon feel the evil results which spring 
from so unnatural a condition. It may seem strange that during 
the siege of Paris, while the general mortality was doubled, the 
infant mortality was reduced by about forty per cent. This was 
owing to the fact that the mothers, having to stay at home, had 
sufficient time to nurse their infants. A similar experience was 
recorded during the cotton famine in Lancashire. 


The statements regarding experience in Paris and Lan- 
cashire, which are presumably correct, give the most striking 


evidence of the evils resulting from the employment of married 
women.® 


°The Dignity of Woman’s Health, pp. 122-124. 

*Tke best and most accessible reference on child labor in the United 
States is to be found in the two articles by Willoughby and De Grafenried 
in Publications American Economic Association, vol. 5, pp. 229-271. Prob- 
ably the best argument for the Factory Acts within brief compass is 
Macaulay’s speech on the Ten Hours’ Bill, Speeches, vol. 2, pp. 7-30. See 
also Jeans, Factory Legislation. : 
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Enforced Idleness. A common cause of degeneration is 
enforced idleness, coming from the necessities of variable sea- 
sons, or from the spasmodic nature of modern industry, or 
from the inclination of employing companies, as in many of the 
bituminous coal regions, to keep a large number of men par- 
tially employed, rather than a small number occupied all the 
time. Every great industrial crisis like that through which we 
have been passing during the present year leaves behind it a 
legacy of individual degeneration and personal unthrift, which 
tends to sink more and more those who have not girded them- 
selves to improve through adversity instead of being depressed 
by it. 

Occupational Mortality and Morbidity. Another way 
of finding out the influence of occupation upon health is by a 
study of mortality statistics, especially of occupational mortal- 
ity and morbidity. It is generally recognized that there is a 
higher death-rate among laboring classes than among the well- 
to-do, but a careful search among statistics collected by Ameri- 
can bureaus of labor and for the Federal census shows that we 
have no vital statistics that are a safe guide in considering 
occupational mortality. 

The only conclusive way to study occupational mortality is 
to secure the number dying during one year in a given occupa- 
tion at a given age out of 1,000 engaged in that occupation 
of the same age. From certain statistics on this point given by 
Josef Kordési, the eminent statistician of Budapesth, the fol- 
lowing table is derived. 


TABLE, XI. 
Mortatity AND Morsinity In Five Occupations.” 
Ratio of 
No. No. Years Yearsof Years of Health 
Occupation Living Living of Life, Health, Sickness to 
at25  at60 25-60 25-00 25-60 Sickness 


Merchants .... 1,000 587.7 28,501.23- 27,676.63 824.6 33.5:1 
PR AIUOE SS Oaelé is b:- 1,000. 421:2._-25,673.45 24,515.01 1,157.5 21.01 
Shoemakers ... 1,000 376.2 23,872.38 22,624.78 1,247.6 18.2:1 
mervants «2... . 1,000 290.2 22,416.92 20,997.32 1,419.6 14.7:1 

I 


Day Laborers.. 1,000 253.3 22,317.04 20,823.64 1,493.4 13.9: 


"Josef Korési, Mitteilungen iiber Individuale Mortalitats—Beobachtungen, 
Budapesth, 1876, p. 26. 
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- It is not improbable these figures exaggerate the difference 
between the occupations, and too much reliance should not be 
placed on them; but at the same time they have some value, 
and help us to understand how it is that sickness is held to be 
the cause of so much pauperism. 

Dr. Farr, in his work on “Vital Statistics,” gives the follow- 
ing table as to the mortality at six age-periods in certain occu- 
pations : 


TABCESXIE 
Morraurty Per 1,000 Livinc at S1x AGe-Pertiops.® 
AGES 

25 35- Occupations 45- 55- 65- 75 
10.15 onayh  letebeanlese » Sacto amont T1.09 24.90 55.30 148.02 

g.12 10.59) shoemaker ..5.... 15.03 28.69 65.05 164.46 

7.97 ON Ome VViCdiv Cl meneame tetris 15.37 32.99 74.59 173.08 

7.63 Ord Om GTOCEL aera earner 15.79 22.65 49.72 124.57 

8.12 12 AO meblacksiniithimeerrst 16.51 37.24 74.43 167.10 

9.45 Toex2 Wy Carpenter yan 22 evs 16.67 29.66 65.86 142.86 
11.63 MARL Se LAI OL tase emir sre er 16.74 28.18 70.47 155.28 

9.79 T2.c2amleabOrer. ere 17.30 29.20 67.90 173.94 

8.49 PS Sen) NUATGT Ween naseponteass 20.15 34.50 80.51 178.67 

7.59 A4qe75 paket « ckiaat eat 21.21 33.01 66.78 150.66 
11.30 MOT Rem eo titChe Gewese 23.10 41.49 66.47 154.49 
13.83 ZOA5 innkeeper. smc: 28.34 38.97 81.51 180.84 

9.48 12.36 All England..... 17.87 30.31 63.96 140.55 


The death-rates based on the English experience are here 
lower than those given by Ko6rdési, and the indicated relative 
healthfulness of the trades is not the same. According to this 
calculation, which is based upon very wide inductions, the most 
unhealthful business is that of an innkeeper, or, as we would 
say, of saloon-keeper. This illustrates again the interaction of 
personal and occupational causes of degeneration. Next to this 
comes the business of the butcher, and so on up, the most 
healthful occupation being that of the farmer. Dr. Farr makes 
an examination of the conditions in several occupations, the 
results of which are presumably reflected by the statistics given. 

Class Mortality. But the entire story regarding the de- 
generative influences brought to bear upon the weaker classes 
of the community is not brought out by the study of occupa- 


* William Farr, Vital Statistics, p. 397. The several classes are arranged 
in the order of the mortality at the age (45-55). 
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tional mortality. We must turn to the matter of class mortality 
in order to obtain this. In occupational mortality we deal only 
with the diseases and deaths of adults, whereas in class mortal- 
ity we deal also with the diseases and deaths of minors and of 
incapable members of the families. In his work on “The Rate 
of Mortality, etc., in the Upper and Professional Classes,” Mr. 
Charles Ansell, Jr., gives ® the following figures: 


TABLE XIII. 
Out of 100,000 Born Alive There  EndFirst Ageof Age of 
Will Be Living Year 15 60 
Reehare what) CSM ee cece nein, auctions ovayers reve 93,038 85,890 51,166 
Pippen Class expefienc® i da. cictey.. oie 91,955 83,392 53,398 
ee deg ry tCIAT CIs ba sins ei pheteraeyahs of ea oriys 91,667 TORO tay oaths 
SeUMensh Ibe: tables Gs sigdia s ceaisis 206, - 85,051 68,456 36,983 
pear lisie table ooo oa. ass etn alow wrieaann 84,610 63,000 36,430 


That is, out of a hundred thousand children born in the 
upper classes, nearly ten thousand more will reach the age of 
fifteen than in the population at large. The influences which 
induce a higher rate of mortality among the lower classes are 
given by Ansell as follows: 


PHysIcaL. 
1. Food insufficient in quantity and improper as to kind. 
. Deficiency of warm clothing. 
. Want or delay of medical attendance in illness. 
. Crowded and unhealthy dwellings. 
. Neglect on the part of parents (especially when the mother is 
at work). 


nBRW ND 


Morat. 
1. Illegitimacy. 
2. Children being a burden upon or considered as such by their 
parents. 
3. Parents having a direct pecuniary interest in the death of their 
children. 


For our purpose perhaps the most convenient class-mortality 
statistics are those prepared by Dr. Grimshaw, Registrar-Gen- 
eral of Ireland, giving the experience in Dublin for the four 
years 1883 to 1886. 

Now, let us notice how heavy a burden the condition of 


° Table II of work cited. 
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things here indicated imposes upon Classes III, IV, and V, as 
compared with Classes I and II. Pressure is brought to bear 
upon the poor, and especially upon Class II in a fourfold way. 
First, the number under fifteen years of age, and therefore of 


GABLE XIV" 
AnnuaL Rate or Morrtatity Per 1,000, DusLin, 1883-6. 


AGE 
60 and 
Occupation or Social Up- 
Position All Ages ) os 20 40 wards 
All Persons— 
Years of life:...... 1,406,124 
Deathismre eet. et 39,476 
Rate per 1,000...... 28.07 81.43 8.84 13.30 29.38 90.85 
I.—Professional and 
Independent 
Classes— 
Weanseotmliesnriers 122,198 
Death smacihes re wercaer 1,857 
Rate per 1,000...... 15:20. 20.52 2.04... 0.264 12:07 agen 
II.—Middle Class— 
Wearsrot litera. 230,212 
WDWeaths was. cals 6,034 
Rate per 1,000...... 26.21 58.25 7.99 13.85 29.74 157.36 
Ill].—Artisans Class 
and Petty Shop- 
keepers— 
\igaids Gib IbbiSa eb aco 430,493 
Weathicuines<te..\..0 ae 9,902 
Rate per 1,000..... ‘ 23.00._69.05. 8.67" 11.41 623.62 G1.65 
IV.—General Service 
Class, incl. Work- 
House Inmates— 
eats Of Mie. ad ut. 623,221 
SAE Sins. wrsaeis cesses 21,683 
Kate per 1000... ..- 34-79 108.73 10.38 15.45 36.93 108.37 


non-producers, is relatively high; second, the expense of a dis- 
proportionately large number of deaths is imposed upon the 
poor ; third, the amount of sickness is disproportionately large; 
and, fourth, the number of births is larger than in the upper 
classes. Let us see what effects these influences will have upon 
a population of 1,000 in each class. 

* Reproduced by Billings, “Vital Statistics,” p. 24. 
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TABLE OXVe 


BuRDENS AND BurDEN-BEARING Power oF 1,000 Persons IN VARIOUS 
CiasseEs, PopuLATION oF DUBLIN. 


Years of Ratio of 


No. of Health Sickness 
Persons Persons Years for to 
Under Over of Persons Effective 
Class 15 15 Deaths Sickness Over15 Health 
Le SaaS ae 229 770 15.20 30.40 746.5 1: 24.5 
JM = Bea een 300 700 26.21 52.42 663.3 E412:6 
| eae ener 322 678 23.00 46.00 645.6 1:14 
BY walt oV'.. =. 277 Geass 0D 75.58 665.5 1: 08.8 


“By effective health,” as used in the table, is meant the health 
of persons fifteen years of age or over, that is, of persons 
capable of doing something for their own support, and possibly 
for the care of relatives. It will seem from the table regarding 
burdens and burden-bearing power, that in Class I there will 
be one year of sickness to 24.5 of effective health; in Class II 
one to 12.6; in Class III one to 14; and in Classes IV and V 
one to 8.8. Thus we have some explanation of how the high 
death-rate among the unfortunate classes operates to impose 
burdens that crush them. 

There are too many assumptions involved in the derivative 
tables given to make it possible to consider the results reached 
entirely accurate, but in their general outline the figures doubt- 
less reflect the actual situation. The fundamental and well- 
ascertained fact upon which all the conclusions are based is the 
high death-rate among the poorer classes; and, as just indi- 
cated, all that these derivative tables do is to show how and to 
what extent this high death-rate imposes disproportionally 
heavy burdens upon the poor. 

Charity as a Factor in Human Selection. The influence 
of charity in the natural history of mankind has operated in 
such diverse ways that many have doubted whether its influ- 
ence was for good or for evil.‘' We hear it spoken of as 


*“T wish the art of benefiting men had kept pace with the art of de- 
stroying them; for, though war has become slow, philanthropy has remained 
hasty. The most melancholy of human reflections, perhaps, is that on the 
whole it is a question whether the benevolence of mankind does most good - 
or harm. Great good, no doubt, philanthropy does, but then it also does 
great evil; it augments so much vice, it multiplies so much suffering, it 
brings to life such great populations to suffer and to be vicious, that it is 
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promoting the survival of the unfit, and frequent intimations 
are made that its interference with the struggle for existence is 
essentially pernicious. Spencer’s dictum that the ultimate result 
of shielding people from the consequences of their folly is to 
fill the world with fools, appears to some to justify unmitigated 
hard-heartedness. Our analysis of the causes of poverty must, 
however, make it clear that there is a possibility of almost un- 
mixed helpfulness in charity in the future, whatever have been 
the results in the past. The children of misfortune can be res- 
cued from distress, without enabling the children of degrada- 
tion to “be fruitful and multiply.” 1” In fact, to prevent the one 
result is as much the work of charity as to promote the other. 
When charity is willing to canvass the remote results of its 
activity, it may be of use not only to individuals but to the 
race. 

The most obvious result of charity as a selective force has 
been to lengthen the lives of the individuals cared for. There 
are many who believe it to be in and of itself a uniformly de- 
sirable result. They hold that no spark of human life can be 
extinguished without greater indirect loss than the direct gain 
which comes in freedom from the necessity of supporting the 
individual. They would care with all tenderness for the most 
misshapen physically and morally, until death could no longer 
be postponed. As the author has stood by the beds of consump- 
tive or syphilitic children, he has wondered if it was a kind- 
ness to keep life in the gasping, pain-racked body. Cure was 
out of the question so far as medical science now knows, and 
one wonders why days of pain should be added to days of pain. 
The same questions recur as one passes through the incurable 
wards of an almshouse, especially as one studies the cases of 
the cancer-patients. The answer of religion to such questions is 


open to argument whether it be, or be not, an evil to the world; and this 
is entirely because excellent people fancy that they can do much by rapid 
action, that they will most benefit the world when they most relieve their 
own feelings, that, as soon as an evil is seen, “something” ought to be 
done to stay and prevent it. One may incline to hope that the balance of 
good over evil is in favor of benevolence; one can hardly bear to think 
that it is not so; but, anyhow, it is certain that there is a most heavy debit 
of evil, and that this burden might almost all have been spared us if 
philanthropists, as well as others, had not inherited from their barbarous 
forefathers a wild passion for instant action,’ Bagehot’s Works, vol. 4, 
p. 556. * See McCulloch, NV. C. C., 1888, p. 154. 
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easy, and it seems very sure that without religious incentive 
we should not have entertained our present views regarding 
the sanctity of human life. But now that the feeling is devel- 
oped, even science can explain in some sort how it is expedient 
that it should exist. We cannot extinguish or in any wise con- 
nive at the extinction of human life without injury to all the 
instincts and sensibilities that render it possible for us to live 
together with our fellows in civilized society. 

Another reason why it is expedient to care for all that suffer 
is that eventually this policy compels us to search for causes 
of degeneration and suffering. By assuming the burden of pro- 
tection we give bonds for our final interest in prevention. Could 
we cheaply rid ourselves of incapables, and close our hearts to 
the appeal of distress, we might never have the compulsion 
put upon us of seeking out the wiser plans, which may even- 
tually give us a more uniformly healthy race. Some talk as 
though extermination would be a remedy for pauperism. Possi- 
bly, but it would be a costly remedy biologically; and if we 
allow our instincts to compel us to forego the use of it, we 
shall eventually find something better. In view of our present 
slowness in resorting to wise preventive measures this may 
seem almost like an unsubstantial refinement; but there are 
already indications that, as the burden gets heavier, the search 
for causes and the use of prophylactics will be pushed. 

The influence of charity in diminishing the death-rate has 
probably had much to do with the increase in the proportion 
of insane and feeble-minded persons to the total proportion. 
The propagation of insanity by enabling the mentally diseased 
to become parents will be considered later. The mere lengthen- 
ing of the lives of lunatics greatly increases their absolute and 
relative numbers. This is one of the most conspicuous, though 
possibly not one of the most important, effects that the death- 
delaying influence of charity has upon the average quality of 
» population. 

While the intended and usual effect of charity is to diminish 
the death-rate, mistaken or badly administered charities may 
have exactly the opposite result. An unclean hospital may result 
in the death of an undue number of the sick brought to it. In 
one maternity hospital the death-rate rose as high as two 
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women for each five confinements. Previous to and during the 
’sixties, European experience in maternity hospitals gave a mor- 
tality rate of about one death to twenty-nine confinements. In 
some large hospitals it was as high as one in seven. It is only 
recently that hospital service has become better than home ser- 
vice in this branch of medical practice. Undoubtedly the actual 
result of many foundling hospitals is to kill more infants than 
would meet death did such hospitals not exist. The death-rate 
is fearfully high; sometimes 97 per cent of the children fail 
to reach the age of three years; and in such circumstances the 
results ought to be pleasing to the most uncompromising advo- 
cate of the extermination of the “unfit.” Few realize how al- 
most impossible it is to raise babies by wholesale. Many who 
support charities designed to save infant life might conclude, 
if they studied all the facts, that they were contributing to its 
destruction. 

The influence of charity upon the death-rate can be traced 
with comparative ease, though not with anything like exact- 
ness. Its influence on the birth-rate is much more obscure. Long 
before natural selection was discussed under that name, 
Chalmers called attention to the fact that the relief of the poor 
from public funds resulted in taking money from the thrifty 
and giving it to the thriftless. Apparently the last possibility in 
the way of contributing to the survival of the unfit was reached 
in the administration of the unreformed English poor-law 
which has been already referred to. The additional allowance 
per child was then so large as to make it pecuniarily profitable 
to have them. As the allowance for illegitimate children was 
somewhat larger than for those born in wedlock, a premium 
was put upon illegitimacy. 

While the infant death-rate is known to be increased 
through institutions that receive without question all children 
brought to them, it is more of a question, or at least one that 
is more difficult to answer definitely, whether or not their influ- - 
ence tends to increase the number of illegitimate and abandoned 
infants. Lax morals and open foundling hospitals usually are 
found together ; but it is not so easy to demonstrate the causal 
influence of the institutions in producing laxness of morals, 
though that they have such an influence is usually believed. The 
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extreme facility and secrecy with which a child could be dis- 
posed of to French foundling hospitals of the older type is 
alleged to have had this result. The author’s own observation 
leads him to think that foundling hospitals of the kind usual 
in America, because of the high death-rate already mentioned, 
tend to exterminate rather than to multiply the progeny of unfit 
stock. 

Certain it is, that while charity may not cease to shield the 
children of misfortune, it must, to an ever increasing extent, 
reckon with the laws of heredity, and do what it can to check 
the spreading curse of race deterioration. The desire to prevent 
suffering must extend to the desire to prevent the suffering of 
unborn generations. 


CHAPTER PVA 
THE ALMSHOUSE AND ITS INMATES 


The Almshouse as a “Catch-All.” The almshouse is the. 
fundamental institution in American poor relief. It cares for all 
the abjectly destitute not otherwise provided for. Its shelter is 
the guarantee against starvation which the State offers to all, 
no matter how unfortunate or degraded. Consequently the in- 
mates of the almshouses are often the most sodden driftwood 
from the social wreckage of the time. It is ordinarily a depress- 
ing experience to visit an almshouse, and accordingly we find 
it an institution that even the benevolent willingly forget. In 
many of the country almshouses no clergyman comes the year 
around; and no friendly visitor appears to encourage the super- 
intendent to be faithful, or to bring to light abuses that may 
exist. Yet, since the institution is so fundamental, and since the 
number of its inmates is necessarily considerable, it may be 
doubted whether a more profitable work can easily be found 
than that for right organization and proper management of 
almshouses. The benevolent too frequently hurry away to make 
excellent provision for certain classes, while the maladministra- 
tion of the local almshouse leaves a large assortment of desti- 
tute people under evil conditions.? 

In New England, except New Hampshire, where there are 
both county and town institutions, the town (township) is the 


*Many attempts have been made to avoid the stigma attaching to the 
almshouse by changing its name. “Almshouse” itself, although thought to 
be a better term than “poor-house” or the English “work-house,” has in its 
turn degenerated, so that in many States the term “County Infirmary,” 
or “County Home,” is substituted. But an almshouse by any other name 
is much the same institution; and to call it a “home” or “retreat” will no 
more remove the disgrace of inmateship, than it will remove the “institution 
smell” from the suds-soaked floors of the building. The “stigma,” what- 
ever it may be, comes primarily from the average character of the inmates 
ae secondarily, from the character and want of skill of the officers in 
charge. 
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local political unit to which the care of the poor is entrusted, 
and the almshouse is accordingly managed by the town officers. 
In the other states the almshouse is usually a county institution. 
“Tt is not uncommon for several townships or counties to form 
themselves into an association, and establish what is called an 
‘association or district almshouse.’”’ ? A low per capita expen- 
diture for maintenance usually results from having a large in- 
stitution with many inmates; but a small institution may also be 
economically managed if properly located on a farm, and under 
an efficient superintendent. 

In 1880 there were 66,203 inmates of almshouses in the 
United States, or one almshouse pauper to 758 inhabitants; in 
1890 there were 73,045 almshouse inmates, or one to 857 in- 
habitants. The decrease in proportion to population does not 
indicate a general diminution of pauperism, but merely that a 
historical development, already in progress, has been continued. 
When the work of relief is first begun by the newly formed 
political units of an American settlement, it is usual to board 
out such dependents as must be supported entirely. Farmers or 
others are paid to care for old people, for imbeciles, and even 
for sick persons who have no homes of their own. Chiefly with 
a view to providing a place for the better care of the dependent 
sick, especially incurable cases, and also to economy, a public 
almshouse is established. During the first stage of its develop- 
ment, it acts as the charitable catch-all for the community. 
Idiots, epileptics, incurables, incompetents, the aged, abandoned 
children, foundlings, women for confinement, and a consider- 
able number of the insane, the blind, and the deaf and dumb 
are all dumped together into some old farmhouse that has been 
bought by the authorities, and put to this use. The public then 
goes on its way, and thinks as little about the institution as pos- 
sible, only grumbling annually at the expenses perhaps, when 
it happens to review public accounts. 

In some populous cities the almshouses are hardly more than 
enlarged specimens of this same type. The different classes of 
dependents are still assembled in one great institution, and the 
public assumes it has discharged its whole duty by giving 


?Census Bulletin, No. 90, p. 3. 
* Bulletin, Eleventh Census, No. 90, p. 3. 
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enough food and fuel to keep the individuals that make up the 
incongruous mass from hunger and cold. 

The defective classes of teachable age, the deaf, the dumb, 
and the blind, were the first to be drafted off to educational 
institutions, usually supported by the State. Next an effort was 
made to have the State take care of the insane. This is now 
usually done so far as the acute insane are concerned, but the 
great expense of providing for the increasing numbers of the 
chronic insane has led to a suspension of their transfer from 
the almshouses to specialized asylums. The movement for State 
educational institutions for the feeble-minded has only recently 
made much headway, and the custodial care of feeble-minded 
adults in special institutions is not yet attained in more than 
one or two States. The first special public institution for epilep- 
tics has recently been founded in Ohio. 

It was early seen that a sure way to train up paupers was 
to rear children in almshouses. Their mimetic tendencies and 
the utter lack of education, or of anything to stimulate ambi- 
tion or provoke energy, guaranteed their ruin. The placing 
them out by the local poor-law officers gave very unsatisfactory 
results, as they were spoiled by the time they were old enough 
to do anything, and the class of people applying for them at 
the almshouse seldom wanted them for purposes other than 
service. There was constantly much agitation and some legisla- 
tion to get children out of the almshouses, either into special 
institutions, public or private, or into suitable homes. 

Differentiation of Charitable Work. This differentiation 
of charitable work has left the old, the infirm, the decrepit, and 
the chronic invalids and paupers for the almshouse of the pres- 
ent time. A comparison of the figures of the Tenth Census with 
those of the Eleventh will show this change in progress, and 
indicate how far it has gone. The average age of almshouse 
paupers in 1880 was 45.1 years. In 1890 it was 51.03. The 
average age is lowest in the South Atlantic and the South Cen- 
tral divisions, where differentiation is least advanced, and high- 
est in the Western division, where, as a rule, it is most ad- 
vanced. In the far West one-half of all the almshouse paupers 
are between 60 and 80 years of age. 

It appears that the largest proportion of children, relatively 
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though not absolutely, at both dates, was found in the South 
Atlantic and South Central divisions, and the smallest in the 
Western. In all the divisions, however, there was a marked 
decrease in both the proportionate and absolute number of 
children in almshouses. Many who have been interested in the 
agitation for the removal of children from these institutions 
will be disappointed at finding that 4,338 are still so cared for 
—or rather so neglected. But it should be noted that of this 
number 793 are under one year of age, and 380 more are under 
two. The large number under one year of age indicates that 
many almshouses serve also the purpose of maternity hospitals, 
and that the children are not retained there after one or two 
years of age. On the whole, the showing of progress is satis- 
factory. In those communities where the burden of pauperism 
is light the proportion of almshouse inmates who are children is 
large, indicating that this is a condition of things that is tol- 
erated in communities where relief work, because of its small 
volume, or for other reasons, has not drawn the interested 
attention of the community. 

As to other classes of dependents in process of removal from 
almshouses, the figures are not given in a way to make results 
equally determinable, but in general it may be inferred that 
the decrease in the proportionate almshouse population comes 
not from a diminution of pauperism, but rather from the dif- 
ferentiation described. From other sources it is known that 
expenditures for relief work are in no wise falling off in the 
North Atlantic division, and yet this is the only section show- 
ing an important decrease in almshouse population, both abso- 
lutely and relatively to population. It is also the section where 
the differentiation of charitable functions has been most rapid. 

Inmates of Almshouses. If we attempt to look past the 
statistics and get a completer view of these more than seventy 
thousand people in the almshouses of the United States, we 
can find much material in the reports of the State Boards of 
Charities. Probably the completest picture of an American 
almshouse population ever presented was that set forth, statisti- 
cally and otherwise, by the New York State Board of Charities 
in response to a legislative resolution passed in May, 1873. It 
was the beginning of differentiation in that State, and gave 
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the basis for the agitation which resulted in removing the chil- 
dren from New York almshouses, and has finally brought 
about the removal of the insane from those institutions. Of the 
12,614 inmates, 422 were born in the almshouses, and of the 
remainder, 1,650 were admitted when less than ten years old. 
At the time of examination, nearly thirteen per cent were under 
ten years of age, and almost exactly the same proportion was 
over seventy. From the body of the Report,* it is learned that 
3,085 of the inmates had been in the almshouses less than one 
year, while 38 persons had been inmates more than forty years. 
The average time of previous dependence for all inmates 
amounted to 4.88 years, not including time when they had been 
public charges in other institutions, or as out-door paupers. 
This gives a total of 61,595 years of almshouse care for the 
benefit of the persons examined. Estimating the number of 
temperate and intemperate persons from those whose habits 
were ascertained, it was concluded that 84.36 per cent of the 
males, and 41.97 of the females, over sixteen years of age, 
were intemperate. Among the insane the percentages were 
79.21 and 21.44 respectively. Of the parents of the insane, 
reckoning, however, from a much smaller basis of exact infor- 
mation, it was estimated that 45.59 per cent of the fathers and 
17.72 per cent of the mothers were intemperate. As to the pros- 
pects of the inmates some day becoming independent, the fol- 
lowing conclusions, based on a very careful study of each case, 
were reached; ® 
Number Percentage 


Permanently dependent ............. 8,145 64.57 
Will probably recover .............. 1,116 8.85 
May recover under proper training... 1,379 10.93 
Par er doupthul.’,.. os .c se cakirmoee 1,974 15.65 


In all the poor-houses were found, at the time of examination, 
more or less inmates whose ancestors were paupers, and who also 
had, living or dead, other near pauper relatives. The informa- 
tion upon this subject was obtained with considerable fulness in 
the rural counties, wher the history of pauper families was gen- 
erally well known to the officers and others assisting in the ex- 
amination. In the cities, however, but little could be learned 
bearing upon the subject.® 


*Page 103. ° Page 110. ° Page 107. 
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The report farther says that the popular impression that the 
almshouses of the State give shelter to persons who, through 
misfortune in business or otherwise, have fallen from high 
estate, is not borne out by the facts. But few of the inmates 
had ever owned property to any considerable extent. While an 
exceptional case was found occasionally, the mass confessed to 
idle and shiftless habits in early life which kept them ever on 
the margin of destitution.* 

The committee appointed by the town of Hartford, Conn., 
to report upon out-door relief in that place, made a careful ex- 
amination of the almshouse and its inmates. They found that 
a considerable number of the insane and imbecile were kept 
there under very unsatisfactory conditions, also some children 
suffering from paralysis or other incurable disease. The com- 
mittee were at first shocked to find that some wards of the 
building were used as a prison to which police-court cases were 
sent. It seemed distressing that the “worthy poor” should be 
put in the same building with criminals. Further inquiry, how- 
ever, showed that of the two hundred and twenty-nine adult in- 
mates of the almshouse proper, all but nine had probably been 
intemperate, and that a very large proportion of them had been 
sentenced for crimes or misdemeanors at some time in their 
career. It was also found that the most notorious police-court 
recidivists were most likely to be or to have been in the alms- 
house. This was an unusually bad showing, but most com- 
munities would be surprised to learn how large a proportion 
of the inmates of their respective almshouses have been through 
a long experience in the police-court and jail. In San Francisco, 
the jail, the hospital, and the almshouse is each, in turn, the 
resort of the typical inmate. They come to the latter to recu- 
perate so long as any vitality remains, and finally return there 
to die, when completely wrecked by dissipation and irregular 
living. The women are much completer wrecks than the men, 

™Pages 106-07, On the other hand, the almshouses of California, and 
especially the San Francisco almshouse, have sheltered an unusually large 
number of persons of formerly high industrial and social standing and 
wealth. Though few in proportion to the total number of inmates, they 
are numerous as compared with Eastern institutions of the kind. Doubtless 
they were capable persons; but in a new country, and amidst a chaotic 


population, they risked all and lost. Some are no longer even respectable. 
* Report of Committee, pp. 42-45. 
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because prostitution gives the idle and vicious an alternative 
career until the last.® 

The disgrace that attaches to almshouse relief will not be 
lifted until differentiation has been carried a step farther, and 
there is some classification of inmates on the basis of character 
as disclosed in individual and family history. Reformatory in- 
stitutions to which habitual drunkards, prostitutes, and other 
misdemeanants can be sent, and in which they must remain 
until reformation or death supervenes, would relieve the alms- 
house of many inmates, and the worthy poor of a very con- 
siderable portion of the disgrace which attaches to going there. 

Almshouse Abuses. Of the almshouse abuses which result 
from the mistakes or wrong-doing of individual officials we 
shall say but little. Among them may be enumerated dishonest 
or wasteful management of the funds; culpable stinginess on 
the part of the appropriating power, resulting in inadequate 
or unhealthful food, lack of proper buildings, heating appa- 
ratus, clothing, and so forth; insanitary conditions, including 
dirt and vermin; and finally, actual cruelty, resulting from 
either brutality or neglect on the part of the officials in charge. 
Few understand how easy it is for an official in charge of the 
utterly helpless to do cruel things without intentional cruelty. 
In the rural districts especially, abuses are apt to arise because 
so few persons concern themselves with the institution. The 
superintendent has dreary work, small pay, and practically no 
general recognition of his services, whether they be good or 
bad. A sensitive, high-minded, ambitious man is not likely to 
apply for or accept such a place. The incumbent is, therefore, 
almost of necessity a tolerably stolid, unsympathetic person, 
and one who has not been very successful in other lines. The 
officials under whom he works send to him a miscellaneous 
assortment of the diseased, defective, and incapable, but do not 
give him the proper facilities for providing for these various 
classes. They cut his appropriations to the lowest possible point, 
and he fears that any vigorous protest would lose him the 
place. He therefore concludes that he may as well get along as 


* Another factor is that women of good character are less likely than 
men to drift far away from all relatives, and relatives are also less likely to 
refuse to support them. 


The Almshouse and Its Inmates 97 


best he can, since to object would only bring some more docile 
man into his place. On the other hand, most of the inmates 
with whom he has to deal are bad-tempered, unreasonable, and 
inveterately querulous. They would complain no matter what 
might be done for them; and he gradually acts on the unrecog- 
nized impression that it does not matter what is done for them 
—that anything is good enough for them. He becomes brutal 
unconsciously, and almost in self-defence. After a few years 
he does, without question, things that would have seemed abso- 
lutely awful to him when he first entered on his duties. No in- 
fluential person reviews and criticises his conduct, and he not 
unnaturally settles into the conviction that he is managing the 
almshouse as well as the community cares to have it managed. 
One can but sympathize with such an official, even when very 
grave abuses have grown up under his management. 

There are, however, certain characteristics of our American 
almshouse administration which beget evil results, even when 
capable and conscientious officials are in charge. Among the 
evils of systemic origin for which the legislature or the com- 
munity itself is responsible, one has just been indicated—the 
neglect of the almshouse and its management by the general 
public.~ - 

Probably a majority of the grave evils which could be 
charged at the present time to the American almshouse have 
their origin in a lack of proper classification of inmates. Classi- 
fication is of two kinds, that which takes selected cases out of 
the almshouses altogether and puts them in specialized institu- 
tions, and that which groups properly those that remain in the 
almshouse. The former has already been discussed at length, 
and existing faults arise chiefly from the fact that many of the 
States have not kept pace with the march of opinion among 
specialists. 

Classification inside the almshouse is easy in proportion as 
the drafting off of special cases to special institutions has been 
practiced; but it is always important, and in some of its 
branches calls for constant care and readjustment. 1. The sepa- 
ration of the sexes. In small institutions their constant and 
complete separation involves practical difficulties, and occasion- 
ally a hideous condition of affairs is brought to light. 2. Classi- 
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fication by color, resulting in almost duplicate institutions. 3. 
Isolation of defectives. It is partly because this separation is so 
frequently out of the question that they ought not to be here 
huddled together. 4. Special provision for the sick. From one- 
tenth to one-half the inmates are often practically bedridden. 
A special ward for syphilitics is often necessary, even in small 
institutions. Cancer patients must be isolated because of the 
offensive nature of their malady; and, in view of recent evi- 
dence as to the origin of consumption, those suffering with this 
disease ought also to be separated from the others. 

Classification by age. This is especially necessary where there 
are children, but is usually not practiced. Young vagabonds 
and loafers drift into almshouses during the winter, and those 
who are virtually boys give themselves over for instruction in 
the arts of vice to the old and decaying devotees of sensuality. 
Classification according to character for reasons indicated in 
discussing classification on the basis of age. This is usually not 
attempted, and can only be carried out profitably where the 
matron or superintendent has great tact, patience, and inge- 
nuity. In the San Francisco almshouse, instead of wards they 
have a large number of rooms—a form of construction which 
under the ordinary official would be very undesirable, but which 
has here been used to good purpose to give the self-respecting 
and improvable cases a semi-privacy which they value. 

The second great evil which springs, not from the char- 
acter of the officials, but from the nature of our almshouse 
organization, is laxness regarding admission and discharge of 
inmates. Since every person is entitled to be saved from star- 
vation and death from exposure, and as that is nearly all that 
the almshouse does for its beneficiaries, anyone that wills to 
claim its shelter can have it. On the other hand, as it is not a 
penal institution, and as it is to the interest of no one to have 
persons stay there who can support themselves outside, an in- 
mate wishing to discharge himself is allowed to do so. The 
average almshouse official regards the justification of our lax- 
ness indicated above as entirely conclusive. Whatever official 
or board may have the legal right of admitting or discharging 
inmates, the right of applicants to be admitted or discharged 
is regarded as inalienable. The door swings, accordingly, out- 
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ward or inward with the greatest ease. Even the unduly lax 
rules regarding detention enforced in the English workhouse 
are unknown with us. 

The results of this apparently defensible practice are thor- 
oughly bad. Of the abuses to which it gives rise we may men- 
tion as first and least the support by the county of persons 
having pensions or property, or relatives able to support them. 
In some States, even where it is found after death that an alms- 
house inmate had considerable property, no attempt is made 
to recoup the county or town for the outlay.*° A second and 
more serious abuse is the making of the almshouse a winter 
resort for tramps, and a place where the drunkard and the pros- 
titute can recuperate between debauches. The Hartford Com- 
mittee thus describes the life of drunken almshouse recidivists : 


They present themselves, or are brought, not infrequently 
ragged, filthy, shoeless, shivering with incipient delirium, at the 
office of the selectmen, receive a card, and are transported to the 
almshouse. There they are bathed, clad in a new suit, if neces- 
sary sent to the infirmary, carefully nursed out of their delirium, 
fed when convalescent upon whiskey and milk. A few days’ work 
follow, prolonged into weeks, perhaps, if it be midwinter ; only 
a few of those who can get away staying during the summer. The 
work, otherwise beyond their impaired forces, is made bear- 
able, it may be, by occasional stimulants. Presently—and it is 
never long delayed—comes the drawing toward the old life; 
there is nothing to restrain them, and the bird has flown. Al- 
most before his absence has been well noted, he is back again. 
The new suit has been pawned, or reduced to rags and filth by 
two or three days’ debauch, and there follow bath, a second suit, 
more whiskey and milk, a feeble attempt at work, another flight, 
another debauch, a third application for ticket at the halls of 
record,—and so on in a vicious circle as unending as the patience 
of the first selectman and the indifference of the Hartford tax- 
payer."* 


This description is in general terms, but particular instances 
are given. One woman came and went thirteen times in twenty- 
two and one-half months. A man who went and came at pleas- 
ure had allotted to him, in the course of two years and seven- 
teen days, clothing which at wholesale prices amounted in value 


A number of San Francisco misers have had themselves supported at 
the almshouse. % Report, pp. 14, 16. 
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to $85.28. Two pages of the Report are filled with an itemized 
account of this clothing. The man was receiving during all this 
time a pension of $8.00 per month from the Federal govern- 
ment. In some institutions inmates are given passes for ten days 
or more. 

The final and worst result of permitting the destitute to 
admit and discharge themselves at will is that it enables the dis- 
solute and degenerate to have offspring “after their kind.” The 
results are most manifest in the cases of feeble-minded women. 
Mr. Charles Booth gives an instance of an English woman who 
in a little more than eight years presented the rural workhouse 
at Ashby-de-la-Zouch with five illegitimate children. In the 
workhouse this woman was capable and industrious, and a good 
nurse.” 

A third very prevalent evil in the management of American 
almshouses is lack of a work-test, and a failure to enforce 
proper discipline among the inmates. This is placed among the 
evils of systemic origin because, while in some places an ener- 
getic and specially capable official may overcome all obstacles 
and enforce discipline and compel work, yet such an under- 
taking is usually discouraged, or at least not encouraged, by 
the authorities, and the sentiment of the community and the 
nature of legislation are usually such as to make this course 
difficult. 

In small rural communities an almshovse is sometimes self- 
supporting. This usually means that the county or town owns 
a farm of moderate size, and that a thoroughly good farmer 
has been employed as superintendent. As a rule, not more than 
twenty per cent of the expenses of an almshouse can be de- 
frayed by the work of the inmates. Often certain classes of 
the insane are the most efficient workers, and their presence in 
the almshouse contributes much towards making it self-sup- 
porting. But many of them are incapacitated by disease or old 
age for any work at all. Under the average superintendent, as 
a rule, it costs more to set the inmates of an almshouse to 
work than their work is worth. That is, a given number of 
inmates can be supported more cheaply in idleness than when 
they are put to work. It is for this reason that the labor in the 

% Pauperism, etc., pp. 117-18. 
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English “workhouse” has degenerated so persistently into mere 
task-work. 

The advantage to the management in obliging all inmates 
capable of doing anything to work consists in the deterrent 
influence of this policy upon would-be applicants. It is the 
surest and most commendable deterrent known. Its influence is 
especially valuable in preventing tramps from using the institu- 
tion as a winter club-house. 

From the side of the inmates, work for all is desirable be- 
cause they are happier for having it. About the only happy 
persons one finds in an almshouse are those who are occupied. 
{dleness conduces to restlessness, sensuality, bad temper, and 
various forms of nervous disorder. In almshouses, as 
well as in prisons, insane asylums, and other kinds of 
mstitutions, discipline is doubly hard when the inmates are 
idle. That idleness in and of itself brings misery can be seen 
by anyone who passes through one of our Soldiers’ Homes, 
especially the magnificent one for soldiers of the regular army 
at Washington. So well is this fact now ascertained that special 
societies are formed in the large cities for giving employment 
to the inmates of the great public institutions. There ought 
to be similar societies, or at least similar work done, in our 
rural communities; if it accomplished nothing else, it would 
at least interest some of the influential classes in the neglected 
institutions of the locality. 

If there could be in American almshouses thorough investi- 
gation of all applicants for admission and all applications for 
dismissal, if within the institution there could be a thorough 
classification, thorough discipline, and an intelligent and kindly 
application of the work-test to all capable of doing anything at 
all, there would be no danger that almshouses would be over- 
crowded; while at the same time they would afford cleanly and 
honorable relief to the real children of misfortune. After some 
centuries of experiment, England has not realized this ideal, 
and we are very far from doing so; but it must be realized 
before the basis of our system of public and private charities 
can be considered sound. 

Substitutes for the Almshouse. While the almshouse is, 
as a rule, the best place that public authorities yet consent to 
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provide for the aged poor of good character, there have grown 
up in all centres of population a considerable number of private 
homes for the aged, usually managed by churches. Admission 
to these is generally obtained by the payment of a sum down 
which insures care during life. It is really a life annuity for 
somewhat less than its money value. One hundred to six hun- 
dred dollars is the sum charged, and persons are usually not 
admitted under sixty years of age. Sometimes the age limit is 
still higher. Frequently there is a provision that persons must 
_be members of a particular denomination; sometimes the 
homes are established for a particular class, as for the wives 
of deceased ministers, and so on. Friends often contribute the 
admission fee for a deserving person, and obtain a place for 
him. Very frequently they are used as a means of providing a 
safe and comfortable place for the aged having a little prop- 
erty, or possibly a pension, who have no relatives with whom 
they can live, and who have not property enough to support 
them outside such an institution. When well managed, these 
homes furnish a very satisfactory way of providing for the 
aged of good character, and prevent the possibility of their 
degradation to the almshouse. 

The Catholic Order of the Little Sisters of the Poor main- 
tains in various large cities homes for the aged, to which per- 
sons are admitted without regard to creed or character, if only 
they are amenable to the rules of the house after admission. 
These homes are supported entirely by the Sisters, who beg 
from door to door, and from office to office, and go at the close 
of business to the markets and stores to collect the refuse or 
whatever may be given by the owners; and who further collect 
from hotels, restaurants, and private dwellings the broken vic- 
tuals and other material that can be used. These homes are 
models of order. The Sisters, most of whom come from 
France, where is the other house of the order, have perfect 
control of the very querulous and often exacting inmates, 
whom they speak of as “the children.” 

There has lately developed a tendency for these institutions, 
including the homes of the Little Sisters of the Poor, to ask 
for public appropriations. This may possibly be the beginning 
of a new classification among those formerly sent to the alms- 
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house—a tendency to support those of good character in 
special homes receiving public subsidies, and on the other hand, 
to leave those of degenerate character to be provided for in the 
almshouse. A wiser way would seem to be that heretofore sug- 
gested: Draft off those of bad character to special institutions, 
and leave the almshouse as a home for the unfortunate.'* 


* The very serious agitation in England for a system of relief for the 
aged more honorable than that afforded by the poor-law authorities has 
crystallized about the idea of old-age pensions. It seemed likely for a time 
to carry everything before it. Canon Blakesly of the church, Charles Booth 
the statistician, and Joseph Chainberlain the politician, each had plans to 
propose for the endowment of old age. The agitation at present seems to 
have lost some of its force, but will probably come up again in other forms 
until something results from it. No analogous agitation has taken place in 
the United States; but it is likely enough that if successful in England, it 
will be transferred to the United States. We already have in California 
what amounts to a pension for the aged. The State law provides that any 
institution maintaining persons over 60 years of age shall receive for each 
such person an annual allowance of $100 per year. (Institutions owning 
property worth $15,000 or more, and supporting at least ten inmates aged 
60 years or over, are entitled to $100 per year for each inmate. Statutes 
and Amendments to Codes, 1883, pp. 380-382.) This applies to the county 
almshouses and public institutions as well as to private charities. It thus 
comes about that county officials can admit old people to the benefits of 
the institution and the bill will be paid by the State. There is sometimes 
even a profit. On the explanation of the county officials, it was shown to 
the State authorities that many old people might just as well be given 
their $100 in their homes as to be compelled to take up their residence in 
the alsmhouse. This was assented to; and it thus comes about that there 
is an old-age pension in California, which can be obtained from the county 
authorities, but is paid by the State. As soon as the law has brought about 
some of the results that must spring from its operation, it will no doubt 
be repealed. 


CHAPTERSYV1iI 
RELIEF OF THE POOR IN THEIR HOMES 


The Scope of Out-Door Relief. There are absolutely no 
reliable statistics of out-door relief in the United States as a 
whole. The census figures of 1880 are avowedly incomplete, 
and those of 1890 cannot be expected to be much better. Out- 
door relief in the United States is given by county and town- 
ship officials; and from its nature the bookkeeping is likely to 
be even more faulty, especially as to the number of persons 
aided, than is that of almshouses. In addition to this, out-door 
relief does not have the same meaning in different places and 
according to different laws. In England it usually means all 
relief that is given outside of the workhouse. The indigent 
insane, consequently, who are relieved in special institutions, 
are classed among those receiving out-door relief, though, as 
Mr. Sanborn suggests, if anybody is in-doors, it is apt to be the 
indigent insane. The same policy is followed in the United 
States, where English precedents have obtained. For instance, 
in Massachusetts what is called “State out-door relief” is given 
very largely to cases of the sick poor chargeable to the State, 
who are placed in hospitals, and their expenses defrayed from 
the funds at the disposal of the State Board of Lunacy and 
Charity. Cases of dangerous disease are also provided for 
under the same heading; and, finally, the administrative ex- 
penses of the department are reckoned in with the amount spent 
for out-door relief ; consequently, only a small modicum of the 
expenditure really goes in temporary aid to the poor in their 
own homes.* Those who dispute about the advisability of out- 
door relief often confuse themselves and each other by some- 
times including and sometimes excluding such relief when 
given from private funds. Unless otherwise specified, the term 


*See Report of State Board of Lunacy and Charity, 1893, Pp. 38-41. 
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out-door relief, as used in this chapter and volume, will mean 
the relief given from public funds to the poor in their homes, 
not including medical relief. 

Mr. Sanborn and others would dissent from the statement 
made at the beginning of the preceding chapter that the alms- 
house is the fundamental institution in the relief of the poor. 
They would say that the system of relieving the poor should 
be founded upon family relief, or what is generally called out- 
door relief, that is, the relief of the poor in their own homes. 
They point to the fact that this is one of the kindliest, and may 
be one of the cheapest, forms of alleviating distress, especially 
incipient distress, and say that only after a case has been found 
to belong to some special class, requiring institutional care, 
should it be passed on to the limitations of institution life. On 
the other hand, there are those who believe it to the interests 
of the poor and of the whole community to demand the total 
-abolition of out-door relief; who point again and again to the 
English experience under an unreformed poor-law before 1834, 
and to the many disastrous experiments in out-door relief in 
this country. 

Arguments for and Against Out-Door Relief. The fol- 
lowing may be mentioned as the principal reasons assigned by 
those who believe in the maintenance of out-door relief as a 
fundamental part of the relieving system: 

1. It is believed to be kindly. The poor person is not sepa- 
rated from relatives and friends, families are not broken up, 
and the receipt of relief is not as conspicuous and consequently 
as disgraceful as it is where resort must be had to an institu- 
tion. 

2. It is apparently economical. Many families can almost 
support themselves, and it seems folly to dismember them and 
place the children in refuges or board them in private families, 
and compel the adults to resort to the poor-house, when a little 
relief given in the home would keep the family together and 
enable them to make part of their support by ordinary methods. 
Those who receive out-door relief receive usually less than it 
would cost to maintain the same number of persons in the 
almshouse. 

3. There are not institutions enough. The demand for re- 
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lief always keeps considerably in advance of the supply; and it 
would be uneconomical, and in fact impossible, to have build- 
ings enough to accommodate all who should be relieved from 
time to time. Especially in the winter months, a large number 
of persons need relieving for a short time; and if the alms- 
houses were large enough to accommodate them during the 
winter, there would be great buildings vacant during the 
summer. 

This gives certainly a good prima facie case for the retention 
of a certain amount of out-door relief. On the other side the 
following considerations are urged: 

1. It increases the number of applicants, because it is less 
manifestly disgraceful than the in-door system, and is much 
more pleasant to receive for other obvious reasons. The saving 
in cost for a single person supported is more than made up by 
the additional number of persons that will claim to require re- 
lief. It is a sufficiently pleasant form of being relieved, so that 
if no requirement except indigency is made, a large number 
of persons will become duly indigent in order to qualify for 
the receipt of alms. 

2. It is urged that out-door relief is undesirable, because 
it requires an amount of discrimination between cases that is 
practically impossible where the work is done by public officials. 
It has long been a principle that any work was suitable for a 
government to do in proportion as it could be reduced to a 
routine and done in a semi-mechanical way. As the work of 
giving out-door relief cannot be done in this semi-mechanical 
way, it is unsuitable for public officials to undertake. 

3. It is urged that corruption of politics results from the 
system, and that, in fact, the whole tone of the population is 
lowered where this form of relief is given. In many cases, it 
is unworthy motives favoring the retention of the system that 
makes it difficult to secure its abolition. 

4. Where out-door relief has been given lavishly, as in 
England at some times and places, it has simply-resulted in 
reducing the rate of wages, the amount given in relief being 
reckoned on as a possible resource, so that the employee would 
accept lower wages than would otherwise have been possible. 

Those who favor the system of out-door relief usually argue 
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upon theory, or draw their facts from rural communities where 
the problems are comparatively simple, and where abuses are 
readily checked. 

Experiments in the Abolition of Out-Door Relief. On 
the other hand, the opposers of the system deal mainly with 
facts, and these facts very largely gleaned from the adminis- 
tration of out-door relief in large cities. 

The most instructive experiments that have been made in 
this matter in the United States have consisted chiefly in cut- 
ting off peremptorily the supply of out-door relief. The two 
stock cases of this sort are Brooklyn and Philadelphia. The 
first was reported to the National Conference of Charities in 
1879 by Seth Low, under whose administration as mayor the 
change had been accomplished. The account of this experiment 
is given in Mr. Low’s own words. 


Out-door relief, so-called, began in Brooklyn in 1851-52. For 
the year ending July 31, 1852, the number of people helped was 
6,754, at a cost of $7,139.99. With some variations this had 
grown in 1864 to 20,743 persons helped, at a cost of $25,921.47. 
In 1865 the general demoralization which set in after the war 
placed a corrupt man in charge of the poor-funds, and the figures 
bear witness to the result. From that moment bad became worse 
uninterruptedly. In 1865, while only 1,500 more people were 
helped than in 1864, it cost the county $72,708.97, against $25,- 
921.47 in 1864, an increase of $46,000 in a single year. In 1877 
help was given to 46,350 persons, or nearly one-tenth of the popu- 
lation, at a cost of $141,207.35. For the six years from 1872 to 
1877, an average of 35,109 were helped at an average cost of 
$114,943.72. The total outlay for this period of six years by 
Kings County for out-door relief alone was $689,662.35. To such 
an item at last had grown the kindly and apparently harmless 
thing. The population of Kings County is estimated in round 
numbers to have been in 1852, 150,000; in 1864, 320,000; in 1877, 
550,000. 

The system had become furthermore a sore on the body politic. 
The friends of politicians received help whether needy or not, 
and so the system was perpetuated. Families with voters were 
the first served. The “out-door relief” appropriations became a 
vast political corruption fund. Large numbers of the population 
were taught to rely on the county help, and sought it for no other 
reason than that the county gave it. One woman received help 
under nine different names. Many sold what they received. Men 
came from the country every autumn to live at the expense of the 
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city during the winter, because the city was offering a premium 
to the idle to come there and live in idleness. The poor did not 
get the chief benefit of increased appropriations. Most of it went 
to underlings connected with the work of distribution. In every 
way, and in every direction, the effect was hopelessly bad. 

In 1875 the Commissioners of Charity employed paid visitors 
to investigate the cases of applicants for relief; and it cost sixty 
cents to distribute every dollar’s worth of food or fuel. This was 
so monstrous that public clamor compelled a change. In 1876 
the visiting system was abandoned, and all applicants were com- 
pelled to take oath that they were paupers. As may be imagined, 
the result was horrible. Moreover, many who lived in New York 
availed themselves of such easy opportunity to be fed by Brooklyn. 


In 1877 a committee of volunteer visitors was organized, 
who agreed to investigate the cases of all applicants for relief. 
Their services, fortunately, were accepted by the Charity Com- 
missioners. These visitors were not given power to control the 
distribution of relief, but could only report. They did not directly 
accomplish much. But they saw thoroughly the working of the 
system, and came to the conclusion that ‘“‘out-door relief’? could 
not be administered by the county so as to be worth giving. The 
following year, 1878, the volunteer visitors so reported to the 
Charity Commissioners and to the Board of Supervisors. The 
visitors said, however, that as out-door relief had been given 
for so long, and many of the poor had been educated, in a sense, 
to depend upon such help, they would continue to visit for that 
year also, provided nothing should be distributed excepting coal. 
The visitors suggested that the year following even coal might 
properly be withheld. . . . Long attention to the subject had con- 
vinced some that “out-door relief,” on the part of the county, 
was not legal under the laws of the State. At this crisis, through 
friends in the Board of Supervisors, the question of legality was 
referred to the counsel of the board, 

The opinion of counsel was delivered at a meeting of the 
Board of Supervisors, held Jan. 31, 1878. It was to the effect 
that, in the absence of special laws authorizing it, the system of 
out-door relief was contrary to the general poor-law of the State 
of New York. This opinion prevented an appropriation for out- 
door relief in Kings County during the last winter, 1878-79. 
Many anticipated great and unusual suffering among the poor by 
consequence. The testimony of the private relief associations, and 
of many who give much time personally to visiting among the 
poor, is all to the same effect. The poor have suffered less this 
winter in Brooklyn than either last year or the winter before. 
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The saving in the interests of morality cannot be expressed in 
money.” 


Philadelphia in 1879 had a similar experience. The amount 
distributed in out-door relief in 1875, also in 1876, was $82,- 
000, and in 1879, $66,000. The supply of relief was then cut 
off peremptorily; and while the secretary of the Society for 
Organizing Charity reports that there was for a time a some- 
what greater pressure upon private relieving agencies, the pres- 
sure soon passed away, and the demand for relief was not 
greater than it had been, while the population of the alms- 
house decreased, even in the face of the increasing population 
of the city. 

The only suggestion that has ever been made as to evil re- 
sults from the experiment in Brooklyn, is that the number of 
dependent children increased after out-door relief had ceased to 
be given. But the number of dependent children also increased 
in other parts of New York, where no change in out-door re- 
lief administration had occurred, indicating that it was a 
change in the laws affecting dependency among children that 
produced the increase. I have never heard of any well-authenti- 
cated instance where out-door relief was stopped and where the 
population of the public charitable institutions subsequently in- 
creased. In other words, as administered in the United States, 
it is found apparently, that out-door relief educates more 
people for the almshouse than it keeps out of it, and that there- 
fore it is neither economical nor kindly.* 

It Wisconsin it has repeatedly been the case that, when an 
almshouse was built, the expense for poor relief decreased by 
half, and the moral tone of the community improved.* 

Both Dugdale and McCulloch held out-door relief to be 


2 National Conference of Charities, 1879, pp. 202-204. 

? Almost the only report that has been made in favor of out-door relief 
was that of the Committee of the Boston Overseers of the Poor in 1888; 
but a report by the committee in favor of the system was said to be a 
foregone conclusion, and certainly the facts adduced do not in any obvious 
degree support their conclusions. A correspondent of The Boston Herald, 
Aug. 14, 1888, apropos of their report, gives an analysis of 73 cases that 
have been relieved with more or less regularity by the Overseers of the 
Poor from 1883 to 1888; and the conclusion reached on the basis of the 
facts ascertained was that out-door relief as there administered was a bad 
thing for the community. 

‘Rep. of State Board of Control, 1892, p. 374. 
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largely responsible for the persistence of the pauper families 
they studied.° 

It may be that the system of out-door relief is especially dif- 
ficult to administer under the county system of local govern- 
ment. In the smaller townships the officials are measurably well 
acquainted with the people, at least until the population becomes 
dense, and the people scrutinize public expenditures quite care- 
fully. Under the county system, until the population is large 
enough to compel the employment of special officials, the writ- 
ing of orders for out-door relief is frequently left to the in- 
dividual supervisors or commissioners. As a rule, each one 
attends to all applications from the district from which he is 
elected, and the approval of the entire board is a mere formality. 
The payments are sometimes made in money, sometimes in 
orders on stores, and sometimes relief is given in goods pur- 
chased by the authorities under contract. Obviously this latter 
method lends itself least readily to abuse. Where orders are 
given on stores, the goods selected by the beneficiary are often 
absurdly unsuitable to his condition,® and in the-state of Cali- 
fornia such orders are frequently traded for liquor. , 

On the whole, it must be admitted that the advisability of 
giving out-door relief is a question of administration. Under 
the Elberfeld system in Germany, and with the great care 
exercised by the Bureaux de Bienfaisance of France, it has been 
successful. But it must be remembered that the people of the 
United States have a larger share of administrative awkward- 
ness than any other civilized population. Nearly all the experi- 
ences in this country indicate that out-door relief is a source of 
corruption to politics, of expense to the community, and of 
degradation and increased pauperization to the poor. Whether 
at its worst or at its best, it has not been found a satisfactory 
method of relieving distress. In the new communities of the 


° Dugdale comments as follows: “Lavish public charity becoming a cus- 
tom, it is manifest that certain families receiving help generation after 
generation will display a persistence of dependence identical in form to 
that produced by hereditary pauperism from physical degeneration, but 
entirely different in nature, and as easy to suppress as true hereditary pau- 
perism is difficult to control.” (N.C. C., 1877, p. 94.) 

* See Hartford Report, pp. 19, 20, and Table VII. On 504 orders, 132 
articles were drawn, among which were canned lobster, green pease, pie, 
pineapple, canned salmon, and tobacco. There was also some evidence that 
the orders were used in trade and payment of debts. 
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West it has seemed to be almost necessary; but it is always to 
be watched with care, to be kept at a minimum, and in large 
cities to be definitely prohibited. 

Finally something must be said regarding private out-door 
relief. 

Superiority of Private Charity. In all large centres of 
population, there are certain societies, which, together with the 
churches and private individuals, do a considerable amount of 
relief-work. These agencies dispense an amount which is not 
large, as compared with public expenditures for the relief of 
the poor, but which is sufficient to accomplish a great deal of 
good or a great deal of evil in the populations among which it 
is scattered. Those who, like Mrs. Lowell and others, insist 
that public out-door relief should be abolished, believe in this 
extension of private associations to care for the cases to whom 
the alternative of going to the almshouse would be an unmer- 
ited hardship. They insist that the private associations are more 
economical, and more discriminating, and since their treasuries 
are not replenished from the proceeds of taxation, but from 
free-will offerings, the poor cannot make demands upon them 
as of right. The experience of Chalmers is constantly pointed 
to as showing that public relief can be swept away entirely, 
and private benevolence take its place. While those who would 
imitate him would not go as far as he did, they do ask for the 
substitution of private for public out-door relief. For the pres- 
ent, under existing conditions, in the United States, their case 
apparently is well made out. It is undoubtedly true that private 
associations are best fitted to deal with incipient dependency. 
But it should not be forgotten that private charities are just as 
open to abuse as public ones, though not to exactly the same 
abuses. In places where the State has relegated much of the 
work of relieving the poor to private benevolence, and espe- 
cially to the church, abuses have grown up of as great magni- 
tude as those that preceded the reform of the English poor-law 
in 1834. In Italy, where, until recently, the church administered 
vast relief-funds, those who wish to reform the system of re- 
lieving the poor are said to look with envy upon the English 
system of out-door relief as forming a rational and modifiable 
basis for charities. At Elberfeld also the present excellent 


112 American Charities in the ’Nineties 


public system originated in a break-down of the private system. 
There is a possibility of success or failure by either method ; 
but experience seems to indicate that in the United States, at 
the present time, private is much safer and more helpful than 
public out-door relief, and indeed that the latter should usually 
be discontinued. 


CHAPTER Vill 
THE UNEMPLOYED AND THE HOMELESS POOR 


The Unemployed and Their Relief. Until there is more 
discrimination between the different classes of the unemployed, 
all statistics regarding them must be somewhat ambiguous. The 
Labour Department of the English Board of Trade has pub- 
lished a report on “Agencies and Methods for Dealing with the 
Unemployed” which specifies four tolerably distinct classes, 
composing what is usually thought of as a single class. First, 
there are those who, being engaged for short periods only, 
have finished one job and not yet entered on another. Their 
loss of time is spoken of as mere “leakage.’’ Second, there are 
those who belong to trades in which the volume of work fluctu- 
ates, because of seasonal changes, most commonly during a 
year, but sometimes during longer periods, as in the shipbuild- 
ing trades, and sometimes during periods of less than a year. 
Third, there are members of various trades who are economi- 
cally superfluous. This may come from too many learning such 
trades, from changes in trade processes, from local shifting of 
industries, etc. Fourth, there are those who cannot get work 
because they are below the standard of efficiency usual in their 
trades." 

“One of the most serious features of the situation is the fact 
that want of employment and casual employment have them- 
selves a powerful tendency to produce inefficiency, both by the 
physical deterioration due to insufficient nourishment, and the 
moral deterioration which often results from want of regular 
work.” 2 The best 1,000 unemployed members of a given group 
of trades at any given time are less efficient, whether from phys- 
ical, moral, or intellectual defects, than the worst 1,000 who 


1 Report, 1893, pp. 9-II. ‘ 
2Labour Department of the English Board of Trade on Agencies and 


Methods for Dealing with Unemployed, Report, 1893, p. 12. 
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are in actual employment at the same time. To a very large 
extent, manifestly, the problem is an industrial and not a, char- 
itable one. It is only when non-employment results in destitu- 
tion that its treatment is germane to our present purposes. 

The most difficult problem in the whole realm of poor-relief 
is this of providing for the unemployed. England has worked 
at it intermittently from the time of Elizabeth, when one of 
the primitive acts of the English poor-law provided for “setting 
the poor on work,” and authorized the collection of rates for 
that purpose. So far as it concerns the relief of the resident 
poor, it was indirectly treated under the head of out-door relief. 
This present chapter passes from my hand in March, 1894, 
when special relief-work for the unemployed is being carried 
forward on a scale never before known or needed in this coun- 
try. It is therefore not possible to give the results of this emer- 
gency work. The general principles which have been worked 
out elsewhere through a long series of similar experiences may 
be summarized as follows: 1. Relief in work should be given 
by substantially the same methods as other relief, that is, after 
careful investigation of individual cases. Indiscriminate giving 
of relief in work by public authorities not connected with the 
poor-law administration is demoralizing. 2. The work should 
be real work, and as productive as possible. So far as it is used 
as a test, it is better if it can be continuous for each individual 
for a considerable time. 3. Whenever public authorities or pri- 
vate persons see an opportunity to do at unusually low rates, 
because of the hard times, work that needs doing, they ought 
to push such work on business and not relief principles, and in 
the general following of this policy is to be found a radical 
remedy for trade depression. 

“Passing On.” The present chapter is concerned especially 
with the problem of the homeless poor as a constant factor 
in the administration of charities. The question of how to deal 
with the tramp is said to be of especial urgency in every locality 
in the United States with which I am at all acquainted. From 
Boston to San Francisco, and from St. Paul to New Orleans, 
complaints come of a number of tramps which is alleged to be 
“especially” large in each case. 

There are four tolerably distinct ways in which various com- 


The Unemployed and the Homeless Poor 115 


munities in the United States have tried to deal with the home- 
less and wandering poor. The first and favorite way is to get 
rid of them as promptly as possible by sending them on. Nearly 
every large town makes an appropriation for the transportation 
of paupers, and the poor-law officers of rural communities also 
devote some money to the same purpose. Such funds are fre- 
quently spent without any adequate investigation. The officials 
having authority simply consider whether it will be cheaper to 
ship a given person to a place where he says he wishes to go, 
or to take care of him. Formerly there was in Baltimore a fund, 
which was disbursed under the authority of the mayor’s pri- 
vate secretary, who was bound by the rule that transportation 
could be furnished only to the next large city. If a person 
wished to go to New York, Baltimore gave him a ticket to 
Philadelphia, and expected him to be forwarded from there 
by the mayor of Philadelphia. A large number were sent in the 
same way to Washington. The excuse for this was that Wash- 
ington sent a large number to Baltimore, and it was only fair 
to. get even. 

The conditions in the smaller cities as regards wandering 
mendicants are very well reflected by the discussion of the mat- 
ter which took place at the First Indiana State Conference of 
Charities. The superintendents of the county asylums met and 
discussed a paper on travelling mendicants, and compared their 
experience in dealing with this class. It transpired that most of 
the county asylums or poor-houses fitted up a room or rooms 
where tramps were lodged, and that they were given shelter 
and food with, or more commonly without, a work-test, but 
that, above all things, the effort was made to induce them to 
move on. The trustees’ office at Fort Wayne reported $231.65 
spent for railroad fares, or an average of 69% cents per person 
railroaded out of that place. Trustees from other districts ad- 
mitted that they did the same thing. When they met in this 
conference and compared notes, it was apparent that they were 
making a mistake, and a reform was begun forthwith. Unfor- 
tunately, in most of the States such conferences have not been 
held. 

The obvious objection to this manner of providing for the 
homeless poor is that it does not provide for them; it is simply 
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a way of shifting burdens from one community to another. 
But each community, while recognizing this fact, thinks itself 
bound to keep up the foolish work, so that it may not serve 
as the dumping-ground for the poor of all the adjacent com- 
munities. 

Imprisonment. The second way of dealing with the home- 
less poor is to punish them as misdemeanants—‘‘vag ’em,” as 
the police say; that.is, arrest them as vagrants, and commit 
them to the jail and workhouse. This is the old English method 
of dealing with what were called “sturdy beggars.”’ But in the 
early days it was not a comfortable jail to which tramps were 
committed, and wanderers who could give no account of them- 
selves were flogged out of the boundaries of the parish in 
which they were apprehended. They were also liable to be 
branded, have their ears cut off, or be treated in some similar 
fashion which would now be regarded as barbarous. 

In 1879 Connecticut passed a law providing that every tramp 
should be punished by imprisonment in the State prison for 
not more than one year. Soon after this law went into effect it 
seemed to have been a complete success. The number of lodgers 
in the Hartford police-station fell off from 85 to 130 to from 
3 to 5. The chief of police of New Haven said that the law had 
been the means of driving from the city a class of criminals 
who went around begging for the sake of stealing. “There is 
no begging from door to door as formerly,” he reported. The 
rural authorities were equally well pleased, and for a time it 
seemed as though the one thing needful for the cure of tramp- 
ery had been found. Latterly, however, there have been no 
convictions under this law, and the old order of things has 
returned. It gives a very good illustration of what repressive 
legislation can and cannot accomplish in this matter. The 
method, if rigidly applied, may cause tramps to disappear for a 
time; but there is always a doubt in the minds of the com- 
munity as to whether or not many cases of honest destitution 
are not dealt with too harshly. Such stringent laws are very apt 
to become dead-letters, and the evil at which they were aimed 
flourishes while they are in abeyance. 

Indiscriminate Relief. A third very common way of deal- 
ing with the homeless poor is to give them indiscriminately the 
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relief they ask. If a man rings the door-bell, and asks for food, 
give him some; if he asks for the price of a night’s lodging, let 
him have it; if men apply for lodgings at the station-house, 
fit up a room and let them fill it as full as they can fill it and 
still live; start a free lodging-house, and supplement the lodg- 
ings with free meals. If a man comes when it is cold and asks 
admission to the almshouse, take him in, give him comfortable 
shelter for the winter, and then, when spring comes, let him 
depart. This was the method employed in medieval monas- 
teries, and is still more or less practised in most of our Ameri- 
can cities. The trouble with this method is that “we can have 
as many tramps as we will pay for.” 

A modification and improvement of this method is to give 
indiscriminately, but never to give at all without applying the 
work-test. It is substantially the method of the English Casual 
Ward. The Boston Wayfarers’ Lodge is the best example of 
this plan in the United States. 

Improved Methods. On reviewing the three methods of 
dealing with the homeless poor already mentioned, it is appar- 
ent that each is adapted to certain classes of applicants; some 
should be given direct relief, some should be punished, and 
some should be sent to other places. There are tramps and 
tramps; any method that enables us to deal with them properly 
must enable us to discriminate. 

The machinery necessary for dealing properly with the prob- 
lem of the homeless poor has been set up in comparatively few 
places, although it can be adapted to both large and small 
communities with comparative ease. It consists of an institution 
or place where the work-test can be rigidly applied, and where 
a man can earn his support pending an investigation of his case. 
Secondly, it includes facilities for giving meals and lodgings; 
thirdly, facilities for bathing and for disinfecting clothing; 
and fourthly, some person to investigate the case of each appli- 
cant thoroughly, and to act as circumstances require. Phila- 
delphia was one of the first of American cities where the ma- 
chinery described was operated successfully; the Society for 
Organizing Charity of that city established friendly inns and 
provident woodyards, and a special office for dealing with 
cases of non-residents. The station-houses were emptied, and 
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the police referred all applicants for lodgings to the society, 
though by no means all went to its offices. 

In Philadelphia an applicant to the agent for the care of 
non-residents is first asked to state his case. If he claims to 
have a residence, or to be able to get work somewhere else, or 
if he admits having relatives and friends elsewhere, or what- 
ever may be his story, he is sent to the woodyard to earn his 
living while it is being investigated. No man is assisted to leave 
the city unless it appears on some authority, additional to his 
own, that he would be better off in the place to which he is 
sent. Many men, after telling their story and taking the card 
which would admit them to the lodging-house and woodyard, 
never present it. Some are conscious that their story would 
not bear investigation, and some do not care to work while it 
is being investigated. All cases of honest destitution, whether 
the applicant be a boy, a man, or a woman, are dealt with in 
the same kindly but thorough-going fashion; and the result is 
help for the deserving, and disappointment for the loafer and 
impostor. 

In Boston there is the lodging-house and the woodyard, but 
no attempt at investigation; the men drift through the institu- 
tion, and no one attends to their needs beyond the giving of 
the temporary relief. In New Haven Mr. Preston of the Or- 
ganized Charities Association has improved upon the Phila- 
delphia plan. The woodyard is open in the evening, so that a 
man can always work in advance of getting relief and the men 
work according to a certain stent, instead of by the hour as in 
Philadelphia. Here also the investigation is very thorough, and 
many cases of wanderers returned to places where they could 
be finally provided for might be told. In Washington the Dis- 
trict government opened a municipal lodging-house in January, 
1893. At that time there were about 150 men per ‘night sleep- 
ing in the station-houses. It was a specially cold time; and as 
the municipal lodging-house could not accommodate more than 
fifty, it was feared that it would be over-full at once. But the 
woodyard was kept open for workers in the evening, the men 
were made to saw by the piece and not by time-work, and the 
institution during the whole remainder of the winter never had 
as many lodgers as it could accommodate, although the station- 
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houses were completely closed to lodgers. Neither has it been 
full during the present winter. The same experiment was tried 
in Baltimore during the winter of 1893-94 with exactly similar 
results. : 

Many, especially those engaged in the agitation for the estab- 
lishment of municipal lodging-houses such as those described, 
have thought that the whole tramp problem would be solved 
by their institution; but there are certain difficulties attendant 
upon their management, not usually reckoned with. In the first 
place, it is almost impossible to find anything that is really 
profitable for the men to do. If they saw wood, they come in 
competition with steam-saws, and if they break stone, with 
steam stone-crushers. In Washington it was found that it cost 
eighty cents more per cord to supply the District with sawed 
wood from the yard in connection with the municipal lodging- 
house than it did to get sawed wood direct from the contractor. 
This was in part because of the nature of laws regarding the 
letting of contracts in the District, but in no place is it possible 
to have men earn much by hand-sawing. The Philadelphia so- 
ciety finds continual difficulty in disposing of its wood supply 
in competition with the regular dealers; and in New Haven 
the wood-sawing department only pays the running expenses 
of the yard, and for the meal and lodging tickets which the 
men are given. No careful calculation has been made in Boston 
to ascertain what profit, if any, is made in the woodyard. 
Where, as in Washington, every stick of wood that a man 
saws costs the District a little more than if the man did nothing 
at all, we have manifestly not reached any real solution of the 
difficulty. It is just this impossibility of finding remunerative 
work for labor which is on the whole incompetent that has in- 
duced the English workhouses to give pure task-work to the 
inmates of their casual wards. But work which is avowedly 
task-work is not only unprofitable, but it is almost as degrad- 
ing to the man who does it as to receive relief for which he 
makes no return. Its only justification is its deterrent influence. 
It is profitable because it reduces the number of applicants. 
Where woodyards have been made to pay expenses, as with the 
Appleton Homes in Boston, it is because some man has donated 
to the work sufficient managerial ability to make up for the 
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poor quality of the labor and methods used. But good mana- 
gers are not often available. 

Another reason why the lodging-house and woodyard does 
not solve all the difficulty, is that its management seems to 
have an inveterate tendency to become mechanical. Interest is 
lost in the individuals; and they are ground through the regular 
routine without any real attempt being made to get hold of 
the helpable, and to punish habitual and degraded vagrants. As 
a consequence, there comes to be a very considerable army of 
intermittently drunken loafers who rely upon the lodging-house 
and woodyard as a place where they can always get something 
to eat and a lodging for the night. They are not unwilling to 
work for a short time and in a perfunctory way. The multipli- 
cation of this class, or at least the toleration of it as it multi- 
plies, is said to be one of the serious evils connected with the 
Naturalverpflegungsstatsionen in Germany.? Where small ac- 
count is taken of individuals, men can come repeatedly to the 
lodging-house in spite of a rule limiting their residence there 
to not more than three days at any one time. — 

The chief advantage of the woodyard and lodging-house ar- 
rangement is that it gives the citizens of the locality an oppor- 
tunity to refuse all unknown applicants for relief, and to send 
them to the lodging-house. More than, that, if there be but one 


8Labor Colonies in Germany and Holland: German and Dutch experi- 
ments in the matter of relieving the unemployed are too instructive to be 
passed by with only the brief reference proper to them in the text. 

Experiments on behalf of the unemployed group themselves roughly in 
three or possibly four classes. First, those based on the assumption that the 
unemployed are efficient workmen whom circumstances have deprived of 
work; they are designed to tide over the temporary difficulty by relief or 
relief in work, and the finding of regular work for the man. Second, those 
based on the assumption that the unemployed are many of them not ef- 
ficient, but may be trained back into efficiency, and providing for this 
attempt. Third, those based on the assumption that many of the unemployed 
are incurably inefficient as far as ordinary industry is concerned, but may 
be so organized on a farm colony as to be self-supporting. These three 
classes of benevolent effort develop one after the other as experience 
accumulates in a given locality. Each succeeds in curing dependency in some 
cases; but finally there is a residuum of persons who cannot be made sel‘- 
supporting by any education or organization, and these call for a fourth 
class of institution—the farm celony which does not pretend to be self- 
supporting. This, however, is virtually an almshouse. Most American ex- 
periments are of the first class, the German Labor Colonies are of the 
second, and the Dutch Free Home Labor Colonies are of the third, while 
the Dutch Beggar Colonies are of the fourth. 
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of these lodging-houses in a city, or if those that exist co-oper- 
ate one with another, it is possible to stop that drifting about 
from one place to another in the same town, which enables a 
vagrant to stay there through the whole winter. This centraliza- 
tion was one of the very best things resulting from the estab- 
lishment of the municipal lodging-house in Washington. 

The machinery described is necessary machinery; but it will 
not run itself, and it will not solve the tramp problem. It gives 
the basis for proper action, but does not insure it. As already 
suggested, proper action can come only after there has been 
a thorough discrimination between cases. Proper dealing with 
the tramp problem in the United States is for the most part 
impossible until we have reformed our infamous system of 
county jails. The basis of all charitable work for the homeless 
poor should be a carefully drawn statute providing for the 
commitment of all the habitual vagrants and drunkards under 
indeterminate sentence to houses of correction. In the houses 
of correction they should be put at hard labor, and not let out 
until some evidence of reformation is given. At present, a man 
who is sentenced for vagrancy is usually sent for from ten to 
ninety days to a warm and pleasant jail, where he can play 
cards, chew tobacco, discuss crime, and tell indecent stories 
with his peers. To threaten a vagabond with arrest under such 
circumstances, is merely to promise to do him a favor. 

If there were the proper punitive machinery for removing 
these worthless vagabonds from the consideration of the char- 
itable, it would next be necessary to have properly organized 
institutions to care for the young, the sick, the aged, and the 
otherwise incapable. This would very greatly reduce the num- 
ber with whom the superintendent of the lodging-house would 
have to deal, and if he were a man of sound sympathies and 
sound judgment, and were put in a position where the time at 
his disposal was adequate for the work, he could then discrim- 
inate intelligently between the different applicants and do the 
right thing by each. It is quite certain that there are resources 
sufficient in almost any American community to deal with the 
problem of the homeless poor efficiently and completely, if they 
could only be organized so as to meet the genuine needs. The 
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trouble has been that here, as in England, we have vacillated 
between excessive severity and excessive leniency, oftener err- 
ing on the latter side than on the former, until the tramp has 
become an institution, and appears to think that he has an in- 
alienable right to life, liberty, and the pursuit of vagabondage. 


CHAPTER: Ex 
DEPENDENT CHILDREN 


At the Denver Conference of Charities, Mr. Hart of the 
Minnesota State Board of Charities and Corrections estimated 
the number of dependent children in the United States to be 
74,000. The expenditures for buildings and “plant’’ used in 
taking care of these children he put at $40,000,000, and the 
annual expenditure for maintenance in all forms at $9,500,000. 
About 9,000 persons were supposed to be employed as care- 
takers.! Unless the Eleventh Census secures more reliable re- 
turns than were obtained in 1880, this estimate by a careful 
man is more trustworthy than the formal tabulation of incom- 
plete or careless reports. In this department of charitable activ- 
ity, it is not wise to leave wholly out of view the nominally 
correctional work; and so mention should be made of Mr. 
Hart’s further estimate that there were 15,0007 inmates of 
juvenile reformatories costing $10,000,000, and entailing an 
annual average charge for maintenance of $2,000,000. 

The work for dependent children is the most hopeful branch 
of charitable endeavor in that it affords more possibilities of 
constructive work than any other line. When Charles L. Brace, 
the elder, was a young man, his first association with benevo- 
lent undertakings was in work for the adult vagabonds and 
loafers whom he found in the lower districts of New York. A 
little experience with these persons was enough to discourage 
him thoroughly, and it was not until he turned to the work of 
caring for neglected children that he felt sure of the helpful- 
ness of his efforts. In work for the aged, the sick, the defective, 
even for the unemployed, one is conscious that for the indi- 

SNEeH Ge 1S02 pV 1163, : 

2 This was probably taken from Census Bulletin No. 72 (published May 
27, 1891) where the exact number is given as 14,846. As reformatories are 
public institutions the census figures are approximately correct. 
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viduals dealt with there is no possibility of any high measure of 
success. There is little else possible than to make the best of un- 
fortunate circumstances, to deal with palliatives, to brighten the 
individual lives, and to prevent misfortune from spreading. 
With children, on the other hand, especially for the quite young 
and tolerably healthy, there is a possibility of more positive 
results. The young life contains within itself the principle of 
growth, and may be enabled to expand into something actively 
useful. But if the work for children has thus its specially hope- 
ful side, it has also its corresponding dangers, and imposes 
upon those who would undertake it a responsibility such as has 
no exact counterpart in other departments. 

Saving Destitute Infants. The care of destitute infants 
(children under two years of age) is sharply distinguished 
from the care of older dependent children. Among the former 
the death-rate is the principal index of success or failure, while 
among the latter the death-rate is always low and the attention 
must be given to evidences of right or wrong development af- 
forded by the character and subsequent careers of the children. 

In a great majority of cases, it can matter but little to the 
individual infant whether it is murdered outright or is placed 
in a foundling hospital—death comes only a little sooner in 
one case than in the other. This fact, that foundling hospitals 
are, for the most part, places where infants die, is not suf- 
ficiently appreciated by the public. A death-rate of 97 per cent 
per annum for children under three years of age is not un- 
common.* The printed reports of institutions for infants usu- 
ally do not give the number of deaths. In an institution where 
no exact death-rate was computed, a study of the books brought 
out the following facts: Between July 1 and December 1, 1891, 
twenty-three children had been admitted; up to July 1, 1892, 
four of these children had been given in adoption, one was still 
in the institution, and eighteen had died. Twenty-eight infants 
were consigned one after another by a public official to a private 
institution administered by a religious order, and they all died. 


* N.C. C., 1880, p. 1, gives an,instance. 

“The best way of computing a death-rate for institutions for children, 
as in the case of hospitals for the sick, is to find the ratio of deaths to the 
whole number disposed of, or perhaps to find of the whole number re- 
ceived how many attain the age of three years. 


Dependent Children 125 


Of course this high death-rate comes in part from the bad 
condition of the children when received. They are often 
marasmic, rachitic, syphilitic, half dead from drugging or 
neglect, or from ante-natal or post-natal abuse. Yet this does 
not explain entirely the high death-rate common to institutions, 
as is shown by the fact that strong, thriving babies droop and 
die in them, and by the further fact that improved methods of 
caring for these same children bring down the death-rate to 
almost that of the average population for corresponding ages.” 
The high death-rate where children are cared for in institutions 
often results from positive neglect. A baby, if not attended to, 
gets into a very bad condition in a very short time. A woman 
who has from four to eight babies to take care of is apt to 
become neglectful. It is possible to clean them up for visiting 
day, or the inspection of directors or supervisors, but to keep 
them all clean and comfortable through twenty-four hours of 
the day, seven days in the week, and fifty-two weeks in the 
year, is another matter. Frequently they are left to lie in their 
cribs scalded by urine and in a miserable plight generally. The 
attendants, being assigned more work than they can do, settle 
into the conviction that it does not much matter whether they 
do anything at all or not. If attendants are hired, it is difficult 
to get the best class of help for such work. If they are members 
of a religious order the chances of self-devotion are better ; 
Lut the Sisters are often ignorant and tolerably selfish women, 
and are usually overworked. Even when the infants are not 
neglected, and when, apparently, the attendants do everything 
possible for their comfort, the death-rate is still high. It is not 
possible to raise babies by wholesale. The institution baby lacks, 
and must lack, that affectionate handling which gives exercise 
to the baby muscles, and the zest to infant existence which 
makes it worth while for the child to live. Though the ward 
of an asylum be flooded with sunlight, as it frequently is not, 
and though the bed be clean and dry, as it generally is not, 
yet there still is lacking the light and warmth of affection and 
the comforts of personal attention. 

Feeding the children is another difficulty. The doctors do 
their best in recommending sterilized foods of all kinds and 
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descriptions, but the infants still insist on dying. One institu- 
tion in a Southern State, under the care of Sisters of Charity, 
undertook as a last resort to keep goats for the children to 
nurse, but with no good results. Many institutions admit a 
woman with a baby on condition that she shall nurse that and 
another. This is usually hard on the other baby, and the pres- 
ence of a large number of these mothers under one roof makes 
administration very difficult. Others board the infants out with 
wet nurses. This is the method in the New York Hospital for 
Foundlings under Sister Irene. Where there is a large and 
healthy laboring-class this plan works very well. It is the 
method pursued in Paris, where the infants are sent out into 
the country, chiefly vith the wives of peasants. In the Southern 
States suitable wet nurses can often only be found among the 
colored people. The Massachusetts State Board of Lunacy and 
Charity, following the example of the Massachusetts Infant 
Asylum, boards out infants in the country villages about Bos- 
ton, placing them with women who bring them up by artificial 
feeding. About ten dollars per month is paid for the board of 
each child, and clothing is furnished by the officials. By care- 
fully selecting the families, by subsequent visitation and fre- 
quent calls, at both stated and unexpected times, and by keep- 
ing constantly subject to summons a physician working on a 
salary paid by the State, it has been found possible to bring 
the death-rate among these children to about the same figure 
as that of children of similar age in the ordinary population, 
demonstrating the possibilities of this system. 

One who has had considerable experience with the placing 
out of infants in this way, gives it as his opinion that a found- 
ling hospital is the most useless institution in the world. He 
says that an efficient children’s aid society, or an efficient public 
official, would always know of homes in which infants could 
be received temporarily, and from which they could be placed 
in families that would care for them indefinitely, if properly 
paid. He maintains that even as a place of reception the “in- 
stitution” is needless. 

Reception of Dependent Children. Next to the actual 
preservation of the life of the child the most important question 
in connection with the care of destitute infants is upon what 
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conditions they shall be received. The medieval device long 
used in France, and perhaps still used there in some parts of 
the country, consisted of a double cradle. When the child had 
been placed in the cradle on the outside of the building, the con- 
trivance was revolved, ringing a bell as it turned. By this 
process the child was placed in the institution, and another 
cradle was waiting at once for the next comer. The purpose of 
these “tours” was to make it so easy to get rid of babies that 
there might be no temptation to infanticide. 

The Foundling Asylum of the Sisters of Charity in the city 
of New York (now the New York Foundling Hospital), under 
Sister Irene, affords the best known American example of 
facilities offered for the abandonment of infants. A cradle was 
formerly placed in the vestibule, in which infants could be 
placed without observation from those inside. At last, how- 
ever, they began to come two or three in a single night; ® so 
now the cradle is put inside the door, and an applicant must 
ring the bell. If a mother brings her child, she is asked to stay 
and nurse her child and another. If she refuses, she is allowed 
to depart without further question, leaving the infant. Perhaps 
a majority of foundling hospitals in the United States make 
no adequate investigation and keep no adequate record of the 
parentage of children received. There are some cases where any 
investigation must be fruitless ; but the experience of the Penn- 
sylvania Children’s Aid Society and the Massachusetts State 
Board of Lunacy and Charity proves that if trouble enough is 
taken, thorough investigations usually bring out some helpful 
facts, and that such a course is not only wise but kindly. It has 
a bad effect upon all concerned, for a woman or a man to be 
able to dispose of a baby “and no questions asked.ce! 

Many infant asylums are also maternity hospitals. If not, the 
mother passes quite quickly from the institution where the child 
is born to the institution where she gives it up. She either de- 
serts it at once, or promises and intends to do something for its 


® The first year 1,399 babies were placed in the crib. Mrs. Bouvier, New 
York Conference on Child-Caring, pp. 71-2. 

7 Massachusetts, within the last few years, has passed very radical legis- 
lation designed to suppress “baby-farming.” Persons making a business of 
boarding infants for pay are required to report to the State Board of 
Lunacy and Charity, and to submit to its supervision. 
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support. This promise it is usually not possible for her to keep, 
and very commonly she loses her desire to keep it. 

In most cases it is quite certain that to enable a mother to 
leave her infant is a gratuitous mistake. Even if the child be 
illegitimate, her maternal instincts are the best thing about her. 
She is salvable through these, or probably not at all. To give 
her facilities for deadening these instincts is to do her final 
harm. I call it a gratuitous blunder, because experience has 
shown that with a little kindly aid she can be enabled to keep 
the child and support herself and it. At the worst she can enter 
an institution for a time, and nurse her child and another. But 
experiments in the cities of Boston and Philadelphia have 
shown that suitable service places in the country can be found 
to which destitute mothers may go, taking their children with 
them. ‘“The demand for this class of help usually exceeds the 
supply,” and in Philadelphia between four and five hundred 
mothers with their children are yearly sent to situations in the 
country.’ If judiciously placed, a majority of these women give 
satisfaction to their employers, and are satisfied .themselves. 
It is said that they do as well as those who take situations 
without children, and in many instances they are more reliable 
for help in the country. Of course a destitute woman with no 
one to help her support her child has not an easy life before 
her; but, on the whole, life will be happier and healthier in 
every way if she is aided in keeping her child, than if she is 
aided in getting rid of it. 

Children over two years of age live quite persistently. There- 
fore, as regards these, we do not need to examine so closely 
the death-rate, for they may be very improperly cared for and 
the death-rate still be low. The first question of importance 
regarding them is upon what terms they shall be received and 
supported as dependents. 

The rules of private institutions for receiving children are 
very various, and often very erratic. Sometimes illegitimacy is 
a prerequisite. One endowed institution required that a child 
should be the legitimate offspring of parents both of whom 
had been members of the Presbyterian Church, and one or both 


* State Charities Record, March, 1892; also, New York Conference on the 
Care of Dependent and Delinquent Children, Nov., 1893, pp. 77-82. 
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of whom were dead. In some institutions children are received 
temporarily, and in others they are not admitted unless the nat- 
ural parents give up all title to them. The rules of admission 
to private institutions are usually lax in practice if not in form; 
but they are nowhere so lax as in those States where the man- 
agers admit the child, and the State or city government is then 
constrained by law to pay for its maintenance without ques- 
tion. The financial aspects of this system will be considered 
later, but here must be noted its extreme perniciousness as re- 
gards the children. New York and California are the States 
most notorious for their recklessness in this matter. 

Two things are necessary in order that agencies for the care 
of children may avoid the evil of encouraging the temporary 
or permanent abandonment of children. The first -is, that the 
case of every child received must be thoroughly investigated 
by some competent agent ; and the second is, that when relatives 
give up a child to be a dependent, they must give up all title 
to it. Guardianship should be vested completely in the agency 
that takes care of the child. 

As to the first point, most private institutions for children 
are unduly negligent. It frequently happens that children are 
received through the influence of some member of the board 
of managers, or by a sympathetic matron, until the institution 
is overcrowded, and cases far more deserving of care then go 
unprovided for. Even where the matron or a member of the 
board of managers tries to make an investigation, it is work 
in which such a person is not an expert, and it is too often ill 
done. The business of deciding when children ought to be taken 
from parents, or received from parents, is becoming a specialty 
by itself; and the societies for the protection of children and 
children’s aid societies ought to be asked to investigate all 
doubtful cases. 

Guardianship. The second rule, namely, that when parents 
or relatives leave a child to be supported by charitable agency, 
they should lose all title to it, seems a hard one, yet in the 
great majority of cases it is thoroughly salutary. Perhaps the 
rule of the Children’s Home of Cincinnati, which refuses to 
receive a child for more than two weeks without having the 
guardianship of the child vested in the Home, affords as much 
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latitude as ought to be given. It is urged that parents are after 
all the best guardians of their children, and if the time ever 
comes when they can take care of their own it is better that 
the children be returned. But experience shows that it has a 
bad effect on parents as parents to get rid of the care of their 
children for a time, and that they spoil the life of a child by 
selfishly taking it home when they think it is old enough to be 
of service.® Parents who cannot support their children usually 
have not the capacity required to bring up a child in a healthful 
way and ina healthful environment. Besides this, the privilege 
of temporarily disposing of a child is frequently the means of 
bringing about its permanent abandonment.'? 

In the early ’seventies, two States awoke to the fact that they 
were disgraced by the presence of a large number of children 
in the county poor-houses. One State, Michigan, had about 600 
persons under sixteen years of age in such institutions; ** and 
New York, the other State referred to, had 2,179 in poor- 
houses.!2 Both State legislatures received reports showing the 
degrading influence of almshouse life upon the children, and 
giving pitiful instances of resulting disease and degeneration."* 

In 1874 Michigan established a State Public School at Cold- 
water, and provided, first, that children adjudged dependent 
should be sent there, and subsequently placed in private fam- 
ilies as soon as possible; second, that after an order is made to 
commit a child to the State Public School, “the parents of said 
child shall be released from all parental duties toward and re- 
sponsibility for such child, and shall thereafter have no right 
over or to the custody, services, or earnings of such child, ex- 
cept in cases where the said Board has, as herein provided for, 
restored the child to its parents.” The result of this system in 
Michigan has been that, whereas in 1874 she had 600 depend- 
ent children supported by public authorities, or one dependent 


® Miss Davenport-Hill lays especial stress upon the evil of allowing the 
natural parents to claim their children after something has been done for 
their betterment in a charitable institution. 

fOy Nien Gael Oat COT Dei. 262: “ History of Child Saving, p. 205. 

* Tenth Annual Report N. Y. Board of Charities, p. 102. 

*% “Th one of the county houses, three small children were found in a 
desolate room, one perishing with fever-sore, and the other two taking 
care of the sick one.” Report Michigan Board of Charities and Corrections, 
1874, p. 132. See also, Letchworth, History of Child Saving, p. 178. 
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child for each 2,223 inhabitants, she now has 300, or one in 
each 7,256 inhabitants. While the population increased sixty 
per cent, the number of dependent children decreased fifty per 
cent. Not only is this true, but the children that have passed 
under her care to Dec. 31, 1892 (3,317), have been well cared 
for, and, as a rule, restored to the normal population of the 
State.*4 

New York took a different course. In 1875 she passed the 
so-called “Children’s Law,” which forbade the keeping of chil- 
dren between the ages of two and sixteen years in the alms- 
houses. It further provided that a dependent child should be 
committed, if possible, to an institution controlled by the same 
religious faith as that of its parents, and that the county should 
pay the child’s board. The legal guardianship of the child was 
not mentioned, and so remained with the parents, if it had 
any. In addition to this, special acts were subsequently passed 
enabling certain large institutions in New York City to receive 
children at will, and collect from the county two dollars per 
week for the care of each. It only remains to contrast present 
conditions in New York with those in Michigan. On Oct. 31, 
1892, there were in the city and county almshouses of the State 
of New York, 963 children, many of these, however, being 
crippled, diseased, or under two years of age. Besides this, 
there were in the private institutions of the State, but supported 
chiefly by the cities and counties, an army of 24,074 children. 
In these private institutions alone, there was one dependent 
child to each 270 persons in the State. If we include the alms- 
house children, the proportion of dependent children to the 
population is one to 260. 

Classification. After the question of receiving children 
and their guardianship, the next most important question con- 
cerns their classification. This matter should precede the de- 
cision as to the method of care, as it will often modify it. 
In the first place, we are compelled to set apart those who are 
distinctly unsound in body or mind. The sick must be re- 
manded to hospital care or homes for incurables; cripples pref- 


“See History of Child Saving, pp. 213-14. The Michigan system has 
been repeatedly described at the National Conference of Charities. See 
“Ten Years of Child Saving Work in Michigan,” by J. N. Foster, super- 
intendent of the State Public School, N. C. C., 1884, pp. 132-42. 
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erably to special institutions, and the feeble-minded and epi- 
leptic to institutions designed for them. There ought to be this 
separation of the unsound from the sound, but it is easier to 
say that classification is needed than to do the classifying. 
Every children’s hospital has inmates that are well enough to 
be discharged, but within a month after discharge are likely 
to be sick enough to be readmitted. 

While it is necessary not only to separate the sound from 
the unsound, to further classify those adjudged healthy is simi- 
larly important and difficult. First are the depraved, subdivided 
into criminals, misdemeanants, and unmanagables. These are 
usually spoken of as “delinquents,” and the reform school is 
prescribed. As a rule, they must be so classed, and cannot be 
considered here, though their proper care is one of the most 
important problems in applied sociology. On the average, they 
probably have more vitality in them than the other classes of 
dependent children, and frequently the overt act that brings 
them before the court is the result of an accident. The child 
that has actually committed arson, theft, or assault may be 
not essentially different from a playmate that has not done 
these particular things. It has consequently come to be the rule 
in progressive States to give the courts wide discretion in the 
commitment of juvenile delinquents. They may be sent to re- 
form schools, to charitable institutions, or consigned to the 
care of children’s aid societies or boards of guardians. In many 
cases it has been found possible to board actual delinquents in 
private families with good results." 

After the delinquents, come the dependent children proper, 
made up of the neglected, abused, abandoned, and otherwise 
parentless, and the children of utterly destitute parents. While 
a few delinquent children are placed in the care of charitable 
agencies with good results, it is far commoner for simply desti- 
tute children to be sent to correctional institutions with very 
dubious results. The laws of most States provide a definition 
for vagrancy that is broad enough to include almost any 
neglected child, and further provide that vagrants or children 
that wander about and beg from door to door may be sent 
to reform schools. Another elastic provision is that regardine 


*% N.C. C., 1801, pp. 136-45. 
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“incorrigibles.” If the parent sees fit to swear that the child 
is incorrigible, the court has very little option in many States, 
but must commit such child to the reform school. In several 
institutions visited, fully half the children seem to be neglected 
and abandoned, rather than juvenile delinquents. Mixed with 
the more depraved who properly belong to the school, the 
chances for these boys and girls to come to the best that they 
were capable of is not good. The classification at exactly this 
point—the separation of the depraved from the merely desti- 
tute—is an essential element in the wise handling of the neg- 
lected and destitute children of any State or locality, even 
though it may be difficult to put into effect. 

In the classification of destitute children, it will be noticed 
that orphans and half-orphans have not been included, a dis- 
tinction which is more commonly made, perhaps, than any 
other; and yet for purposes of care it has very little signifi- 
cance. The child that must be taken from its parents is parent- 
less, and it is of very little significance so far as the child 
itself is concerned whether its parents are dead or not. The 
distinction between orphans and half-orphans, which is recog- 
nized by the laws of California and other States in providing 
money for private institutions, and which is usually recognized 
in the administration of private institutions, is simply a device 
by which the managers of an institution save themselves the 
trouble of examining into individual cases. The distinction is 
made because it is easy to make, and they feel that they must 
draw the line somewhere. It is, however, of comparatively 
little consequence for our present purposes, and can only be of 
use in studying causes of dependency among children. 

What has been said regarding classification shows the great 
importance of the work of the children’s aid societies and the 
societies for the protection of children from cruelty and im- 
morality. They are, or should be, specialists in exactly this work 
of classification. It is their business to understand the character 
of the children and the possibilities of the situation; and wher- 
ever their work is done with conscientious intelligence, the 
courts cannot do better than to take their advice in disposing of 
destitute or delinquent children. In many cases it may be found 
that institution life of any sort is unnecessary; and where it is 
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necessary, the institution should be chosen with distinct refer- 
ence to the individual child. 

Institutional Care. After the matters of reception, guard- 
ianship, and classification are disposed of, the final matter of 
importance is the method of providing for dependent children. 
Broadly speaking, there are two systems: the first is the instt- 
tution plan, and the second is the plan of placing out. 

Without the figures of the Eleventh Census at hand, it is 
impossible to tell how large a proportion of the dependent 
children of the country is in institutions; but it is a compara- 
tively large number. To build institutions for children has been 
the common and obvious thing to do in providing for them. 
The institution is preferred by parents, because they know 
where the child is, and can usually visit it, and frequently can 
retain the right to take it back again when they will. Institu- 
tions are also in favor with the benevolent, because the work 
done is so manifest. A hundred or more children, prepared for 
the occasion, make an attractive sight to the board of directors 
or to visitors. Buildings are obvious, and the money that goes 
into them takes a concrete form gratifying to the contributors. 
The churches prefer. such life for the children dependent upon 
them, because the children can be so easily isolated from teach- 
ings other than their own. There is opportunity for catechetical 
instruction. In New York City all the institutions having more 
than a thousand children are of a distinctly religious character. 

On the whole, institutions are preferred by the children them- 
selves, at least after they have been in them for some time. 
They do not feel at home outside of the sheltering walls, and 
shrink from the rough contact of ordinary life. In many insti- 
tutions former inmates keep returning again and again, either 
seeking work or begging to be taken back, because it is the life 
they are used to, and the only one for which they are fitted. I 
have known matrons to suggest that after orphan asylums there 
ought to be other custodial institutions to take adults of either 
sex and give them shelter for the remainder of their lives. 

The institution, commending itself in interest to these vari- 
ous parties, has necessarily had a greater development than 
the placing-out system. Besides, there are many things to be 
said in its favor by those who have a really disinterested wish 
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to benefit the dependents. The children receive many negative 
benefits. They are not cold, nor dirty, nor neglected, nor hun- 
gry, nor abused—that is, if the management is good. The 
grosser forms of profanity and vice can be restrained; their 
attendance on school exercises is entirely regular, as are also 
their hours of sleep and eating. But admitting these advan- 
tages, we have said about all that is favorable to institution life 
for children. The congregating of them together, which we 
found in the case of infants to result in high mortality, results 
in the case of older children in a low vitality. Even a small 
institution is different from a large family. In the latter the 
children are of different ages; they have different opportunities 
for amusement—one imitates the other. In even a small insti- 
tution, one with only eight or ten children, they are apt to be 
of about the same age, none of them especially ambitious, and 
with their opportunities for self-education very limited. In the 
large caravansaries, where hundreds or even thousands of chil- 
dren are congregated, their non-development is very apparent. 
The fundamental fault is, perhaps, that life is made too easy. 
A child ought to have more opportunities of hurting himself, 
or getting dirty, or being insubordinate, than can possibly be 
accorded to him here. 

A great part of the evils of institution life come from the 
mingling of individuals, none of whom have a very good hered- 
ity behind them, and some of whom have inherited weak con- 
stitutions and bad moral tendencies. It is a continual fight on 
the part of matrons to repress skin diseases and sore eyes; 
and these contagious diseases are but typical of the contagious 
vices which are not so obvious, but more to be dreaded. 

It should be said that institution life has been greatly im- 
proved by the introduction of kindergarten work for the 
smaller children, and industrial training for those of maturer 
years. But the trouble is, that in the great majority of cases, 
the expense of giving such work properly leads to the mere 
pretence of giving it—going through the motions of industrial 
training without the spirit of it, or managing a kindergarten in 
a way that makes the child completely dependent upon some- 
body else for all its possibilities of play and enjoyment. It is 
not sufficiently understood that a poor kindergarten stultifies 
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the child, and that manual training which is not well conducted 
has no virtues in it. ; 

Another way in which institution life is improved is by send- 
ing the children out to the public schools. In relatively small 
institutions this is possible, and very desirable. It gives the child 
that contact with others which he needs. It is a common prac- 
tice among Hebrews, unknown among the Catholics, and only 
practiced occasionally by Protestant and “non-sectarian” man- 
agers. 

Placing Out. Over against the institution plan of caring 
for dependent children is the plan of placing them in private 
families, with or without the payment of board. There are 
two tolerably distinct methods of procedure in this work. By 
one, the children are sent to a great distance, and given but 
little subsequent supervision—that is the so-called “emigration 
plan”; and by the other they are placed within easy reach of 
the agency having them in charge, and subsequent supervision 
is systematic and constant. ; 

In the United States the greatest agency for emigrating 
children to the West is the Children’s Aid Society of New 
York, founded by Charles L. Brace in 1853. Up to 1892, they 
had emigrated 84,318 children, of whom 51,427 were boys, and 
32,891 were girls. Some of these were ‘not sent to a great dis- 
tance, nearly 39,000 of them being placed in the State of New 
York, 4,149 in New Jersey, etc. The Western States receiving 
the largest number were Illinois, to which 7,366 were sent; 
Iowa, 4,852; Missouri, 4,835; Indiana, 3,782; Kansas, 3,310; 
Michigan, 2,900; Minnesota, 2,448.1® The work of this society 
very well illustrates the advantages and the limitations of the 
emigration plan. Its great number of children were placed out 
at an average expense of about ten dollars per child, and much 
less care was taken in placing and supervising in the early 
years than has since been found necessary in order to recon- 
cile the States to the reception of the children. 

Hastings H. Hart of the Minnesota State Board of Correc- 
tions and Charities has investigated the results of the children 


*° History of Child Saving, p. 30. See also pamphlet published by the 
nome 1893, The Children’s Aid Society of New York, Its History, Plan, 
ay esults. 
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placed in Minnesota by the Children’s Aid Society of New 
York, and finds that the methods of placing were frequently 
too inexpensive and incautious; and while for the most part 
the society took care of children that did not turn out well, 
this was not true in all cases. In some cases they were placed 
in families so destitute as to be receiving public assistance, and 
other unsatisfactory placements were made. “From our experi- 
ence,” says Mr. Hart, ‘“‘we are positive in the opinion that chil- 
dren above the age of twelve years ought not to be sent West 
by the Children’s Aid Society. In this opinion I understand 
that the officers of the society concur. Secretary Brace says: 
‘The emigration plan must be conducted with careful judg- 
ment, and be applied so far as practicable to children under say 
fourteen years of age.’ If the society would adhere to the wise 
rule laid down, we should have little cause for complaint. Our 
examination shows,” concludes Mr. Hart, “with reference to 
children under thirteen years of age, that nine-tenths remain, 
four-fifths are doing well, and all incorrigibles are cared for by 
the society. If properly placed, faithfully supervised, we are 
willing to take our full share of these younger children in Min- 
nesota.” *7 . 

The placing-out system, properly so called—that is, the plac- 
ing of children where they are easily accessible to the agency 
responsible for them—has been practised for a long time by 
the officers of the Poor Law Unions of England and of Amer- 
ican towns and counties. Children were simply kept in the 
almshouses until old enough so that somebody would take them. 
Mr. Folks, in writing of this system of disposing of pauper 
children in Pennsylvania, says that in many cases the directors 
of the poor of the different counties do not know how many 
children they are responsible for, and their records hardly 
show how many have been placed out. One record simply 
showed that a certain child had been given to “Mr. Jones, who 
lives just over the hill.” This, of course, is placing-out at its 
worst, especially if it be not resorted to until the children have 
been spoiled by almshouse or asylum life. Institutions must 


N.C. C., 1884, pp. 149, 150. In the article referred to, Mr. Hart gives 
very complete tables of results, and an uncolored and interesting account 
of the methods used in placing children. 
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find some way to dispose of their children when the time comes 
for them to leave; and frequently a matron or manager of an 
institution is prejudiced against the placing-out system because 
he finds it so difficult to provide places for them. He forgets 
that he is not an expert in this branch of his work; that he does 
it during some slack season in a hurried way, and without the 
skill that comes from practice. Such placers-out of children 
frequently say that the older the children are, the better ; and 
it is doubtless true that the older ones are less likely to be 
foisted back upon the institution; but it is because they are 
more likely to wander away and bring up in a reform school, 
house of correction, or prison. It is one of the things to be 
especially charged against institutions for children, that their 
methods of sociological bookkeeping are so limited that they 
cannot tell how the children with whose lives they have tink- 
ered turn out; yet this, as Mr. Folks well urges, is the only 
real test of the results. 

Placing-out as a specialty has been carried to its most satis- 
factory results by such public institutions as the State Board of 
Lunacy and Charity in Massachusetts, and the State School for 
Dependent Children at Coldwater, Mich., and by such private 
associations as the Children’s Aid Society of Massachusetts, 
and the Children’s Aid Society of Pennsylvania. With these 
agencies “the setting of the solitary in families” is a business. 
The following description, taken not literally, but in substance, 
from Mr. Folks’s article on “Child Saving Work in Pennsyl- 
vania,” 18 will give the best idea of how this system operates. 
The Children’s Aid Society of Pennsylvania consists of a cen- 
tral society, with county committees in each county of the 
State, or in as many of them as efficient committees can be 
maintained, who have received from the directors of the poor 
or others, dependent children, whom they place at once in fam- 
ilies. Usually they are placed in the county where they become 
dependent ; but when the children are particularly troublesome, 
or relatives interfere, or the family name is unfavorably known 
in the locality, the main office often removes the child to a dis- 
tant part of the State. A large proportion of the children are 
placed in Pennsylvania, but a considerable number also in 

#8 History of Child Saving, pp. 146, 147. 


Dependent Children 139 


adjoining States. The work of the main office is conducted 
under the supervision of the managers by a corps of eight sal- 
aried officials, two of whom are men. One assistant gives her 
whole time to the problem of homeless mothers with young 
children, providing for them service places to which they can 
take their children. Four workers are travelling almost con- 
stantly, investigating families who have applied for children, 
visiting children who have been placed out, or taking children 
to and from their homes. Having relied so largely upon the 
family plan, the society has given much attention to the elab- 
oration of the details of its administration, and has thrown 
around it every possible safeguard. Its investigation of a 
family is systematic and exhaustive, and is carefully recorded. 
The applicant fills out a blank containing twenty-six questions 
relating to the various phases of the family life, as church rela- 
tions, distance from school, size of farm, occupation, number 
of members of family, with their ages, etc. A study of this 
return usually reveals the real motive of the application, and 
gives the data for an opinion as to the material fitness of the 
family. Their moral fitness is ascertained by sending a list of 
questions to six of the neighbors, stating that their replies are 
confidential, and that the appeal to them is not known to the 
applicant. A personal visit completes the investigation. After the 
child is placed out, his welfare is ascertained and protected by 
from one to five personal and unannounced visits each year, 
by a monthly report from the teacher of the public schools, and 
a quarterly report from the pastor. The society uses neither 
indenture nor written agreement, the terms being perfectly 
flexible, and subject to change from year to year to suit the 
circumstances of each individual case. This society considers 
institutions for normal children needless, and has even had 
good success in boarding out juvenile delinquents received 
from the courts. A similar work has been done by the Massa- 
chusetts Children’s Aid Society, which has one or two home- 
like institutions where abnormal children are placed until they 
can be fitted into a proper home. 

Michigan and Massachusetts are the two States whose public 
officials have done most notable work in placing out. The re- 
sults in Michigan have already been referred to in contrast with 
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the results of another system in the State of New York. From 
the State School at Coldwater the children are sent to homes 
in various parts of the State, where the visitors look aiter their 
interests, and where they are visited by the representative 
of the State School from time to time. It has been found pos- 
sible to reincorporate all normal children with the population 
very speedily. The number at the State School is not as large 
now as formerly. This system was to have been copied in Wis- 
consin; but there the influence of the private institutions has 
compelled a compromise between the system of State placing- 
out and the New York system of child storage. The same un- 
fortunate condition of contending systems obtains in the Dis- 
trict of Columbia; but in Minnesota, the Michigan system has 
been completely introduced, and is completely successful. 

In Ohio there is a system of county homes, from which 
children are placed out; and the one criticism which advocates 
of placing out might pass upon that work is, that there is a 
slight tendency for the children to accumulate im the homes, 
instead of being promptly reincorporated with the general pop- 
ulation. The commissioners serve without compensation. The 
almshouses have there been emptied of children, and a large 
number of unsalaried officials fill the honor offices by which 
the institutions are managed. A detailed statement of the Ohio 
county homes for dependent children will be found in Mr. 
Hathaway’s article in the “History of Child Saving.” 

On the whole, the placing-out system deserves the commen- 
dation it has received from the most advanced specialists. If 
administered “with an adequate supply of eternal vigilance,” 
it is economical, kindly, and efficient. If badly administered, it 
leads to very obvious abuses ; but at its best it is the best system. 
In the conclusion of this chapter, attention should be again 
called to the fact that it is less in child-caring than in child- 
saving work that really helpful results are to be found. News- 
boys’ lodging-houses, industrial schools, reading-rooms, home 
libraries, and the countless agencies for benefiting the street 
Arab and making a man of him, carried on by the New York 
Children’s Aid Society and the Massachusetts Children’s Aid 
Society, and similar organizations, are doing a work which 
we commend, but neglect—the work of prevention. The same 


Dependent Children 141 


is true of the societies for the protection of children from 
cruelty and immorality; and, as we noted under the head of 
classification, it is necessary that these specialist organizations 
should be called in to classify and assign to the proper child. 
caring agency the children that are to be dependent. It is to 
these two classes of organizations also that we must look for 
help in the proper discharge of children from dependency ; and 
it is especially to them that we look for a system of sociological 
bookkeeping that will enable us to tell with definiteness what 
is being accomplished—how the children “turn out.” There is 
no better fund of raw material for sociological study than the 
great records of the children’s aid societies and other advanced 
child-caring agencies of the United States. From such records 
we may expect some time to draw a partial answer to the ques- 
tion, ‘““Whither is philanthropy leading us?” 


CHAPTER X 
THE DESTITUTE SICK 


At the present time there is no way of estimating accurately 
the number of the destitute sick provided for in the United ~ 
States. It is simply known that within the last twenty years the 
hospitals of the country have had a very rapid development, 
coming in part from the influx of the foreign population accus- 
tomed to seek hospital service, in part from the increasing 
density of population, but very largely, without doubt, from 
the increased efficiency of the hospitals. Formerly a hospital 
was regarded as a place that every one would stay away from 
if he could. It was a place where the shattered wrecks of armies 
must be taken, where the homeless stranger must seek refuge 
if overtaken by sickness, and where the abjectly destitute must 
necessarily be cared for. But of late the improvements in medi- 
cal art, and especially in surgical processes, have enabled hos- 
pitals to render better service than can be given even in the 
homes of the well-to-do; and, as a consequence, there has been 
a greatly increased demand for accommodations for pay pa- 
tients, and with the growth of every hospital has come also the 
growth of free wards. The increase in the number of free beds, 
and the increase in efficiency, have rendered the poorer classes 
less disinclined to seek refuge in the hospital, and especially to 
resort for free consultation and medicine to the dispensaries. 
Even if we knew how many patients had been sheltered by the 
hospitals of the United States, it would be a task of great 
difficulty:to find out how many of the beds were really free to 
those filling them. There are those who believe that eventually 
hospital service will be free to all willing to accept of it at 
public expense, just as for the insane, hospital service or asylum 
care is now free to all willing to accept of it in Minnesota, 
and ostensibly in some other States; or as education, including 
support, is free in many States to all defectives. 
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As indicating the extent of the burden which is now imposed 
upon tax-payers for the maintenance of medical charities, the 
author has collated with some care from the official reports, 
verified in some instances by correspondence and personal visi- 
tation, the public expenditure for medical charities in ten 
American cities. 

It will be seen that during the year to which the figures refer 
for the different cities, the expense has been from a little less 
than 11 to a little more than 63 cents per capita for medical 
charities, the average being 31.09 cents; but in any one of the 
cities named the amount stated in no wise represents the total 
expenditure for the relief of the destitute sick. The proceeds 
of endowments and private contributions are not taken into 
view at all. 

TABLE XVI. 


Pusrtic ExpeNDITURES FOR MepicAL CHARITIES IN TEN 
AMERICAN CITIES. 


Population 
(Census Fiscal Per 

City of 1890) Year Amount Capita 
PANOOKY MU tees e ees 806,343 1889-90 $196,115.61  $0.2432 
Sis. LOUIE ae geinios oc. 451,770 1889-90 140,773.43 3116 
BI OStO Mand mn ahcmmuoueras te 448,477 1890 188,177.88 4195 
Baltimore foe... 434,439 1891 111,790.00 PILE 
Cmeminati ys. 296,908 1890 or ’9gI 110,162.92 3710 
BU alOwi verde = ste ae 255,064 1891 67,650.00 2046 
Minneapolis ....... 164,738 1890 17,842.64 1083 
SP Pauly sje cota 133,156 1890 27,269.02 .2074 
Indianapolis ...... 105,436 I8gI 29,170.00 .2767 
Washington ....... 230,392 1890-91 145,025.00 .6320 

All ten cities .... 3,327,323 at $1,034,576.50  $0.31093 


Hospital Care. The care of the sick, especially in the wards 
of a great hospital, is something that appeals very directly to 
the sympathies and a large amount of voluntary contributions 
can usually be relied upon to support such institutions. Besides 


The figures for Boston cover the expenditures for the City Hospital 
only. Since the table has passed from under my hands I learn that there 
are expenditures on the part of the State for medical charities which serve 
the poor of Boston, and the per capita might possibly be as high as that of 
Washington if all the items could be included. However, the service is of 
a much higher grade than that given in Washington, costing nearly twice 
as much per patient per week. 
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this, they usually serve a purpose in the education of medical 
students and young physicians, and almost invariably a pur- 
pose in building up the reputation of the physicians and sur- 
geons in charge of them. There are cases, indeed, where the 
gratuitous treatment of all applicants has in it no element of 
charity, the clinic being worth more to the school than 
it costs. Advertisements are frequently kept in the dailies 
of a large city, announcing free dentistry to all who 
care to receive it. The person responding to such an ad- 
vertisement will be attended to by a probably skilful student, 
under the guidance of the professor in a school of dentistry ; 
and the opportunity of educating the student is fully equivalent 
to the services rendered. A lecturer or manager of a clinic of a 
medical school frequently pays a patient a considerable amount 
for the privilege of showing some operation or disease to the 
class. This is not only free treatment, but pay was given for 
the privilege of treating. 

Not less than three strong motives, therefore, contribute to 
the development of medical charities—the desire to aid the 
destitute, the desire to educate students and build up medical 
reputations, and the desire to protect the public health. The 
latter has often been the leading cause of public appropriations 
for medical charities. A few hospitals decline to admit students 
to their advantages; but the uniform testimony of medical ex- 
perts seems to be that the teaching hospitals render better 
service than the non-teaching institutions. 

In order that there may be no clash between the officers in 
charge, each medical school usually desires to control its own 
hospital, and the officers in charge of a given hospital usually 
wish to be connected with some one medical school. The great 
public hospitals arrange as well as they can to give the facilities 
of their wards to the medical schools of the locality in which 
they operate. 

The qualification for admission to a hospital as such is dis- 
ease. For admission to a free bed, there should be the addi- 
tional qualification of destitution; but this latter point is 
usually not insisted upon. The competition of medical schools, 
or schools of medicine, and of individual institutions, is usually 
so great that no one willing to put up with the inconvenience, 
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and to take the risks of free hospital treatment, is refused. 
People enter hospitals as pay-patients only if they wish some 
special advantages or privileges. That people are admitted to 
free beds without investigation is especially true in those places 
where the private institutions admit patients for whom the 
municipality or county pays the bills. This is the system in 
vogue in Baltimore and Brooklyn, and other large cities where 
the subsidy system obtains. In Buffalo there has been a much 
more careful arrangement, by which it is required that anyone 
admitted to a free bed at the expense of the State must secure 
a permit either from the Health Department or the poor-law 
officers. An agent of the Health Department goes through the 
hospital wards weekly or semi-monthly, to see what patients 
paid for by the public can be properly discharged, or if chronic 
cases can properly be remanded to the almshouse. The city of 
Buffalo or the county pays a certain rate per week for the 
care of patients which it sends to the various hospitals. The 
per capita expenditure in Buffalo for medical charities is about 
26.5 cents; while in Washington, where the looser system 
prevails, it is 63.2 cents. 

Within the hospital the lines of authority should be as dis- 
tinctly traceable as possible. The various departments of ad- 
ministration are: first, the purely business side, the getting of 
supplies, keeping of books, etc.; second, the housekeeping ; 
third, the nursing; and fourth, the medical work. All of these 
should be under the care of a single superintendent, who may 
or may not be a physician. In public institutions the great 
problem of management is to keep out politics. 

The question of politics brings us to the question of private 
versus public control of hospitals. American cities have done 
comparatively little in establishing municipal hospitals as com- 
pared with their activity in other lines of development. In the 
smaller towns the cheapest way is to subsidize private hospitals ; 
and this is the system which has been resorted to, and which 
has fastened itself upon even large cities like Brooklyn and 
Baltimore. About the only public hospital that is maintained 
in many of our large cities is that in connection with the alms- 
house, where chronic cases are received on the general prin- 
ciple of almshouse management, that all who cannot go any- 
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where else can go there. These almshouse infirmaries frequently 
develop into what are really large general hospitals. There is 
needed in all the cities better co-ordination of all the medical 
charities; and yet it is one of the most difficult things to bring 
about, because of individual, medical, and religious rivalries. 
The best method seems to be for the city itself to establish a 
large general hospital, which shall be as well managed as the 
character of the municipality or county will allow, and to which 
the various medical schools shall be admitted as may be com- 
patible with good service to the inmates. This hospital should 
be kept as large as is necessary to provide for the destitute 
sick. Then, if medical schools, or churches, or individuals de- 
sire to establish special additional hospitals, they should do so 
at their own expense. 

Dispensaries. The dispensary is the most efficient engine 
of hospital extension; and therefore, where we have competing 
institutions, it is a department that develops first and fastest, 
and is the most complained about by rivals. Among those rivals 
must be classed the junior members of the medical profession. 
Dr. Savage estimated that in the city of New York there are 
between 300,000 and 350,000 patients treated gratis at the 
dispensaries annually, or one in four persons of the tenement- 
house population. 

All statistics on this subject, however, are difficult to make 
definite, because there are so many duplications between differ- 
ent institutions and in the same institution. Some dispensaries 
count their patients over again every month, so that one man 
attending the dispensary all the year would be counted as 
twelve patients. One woman has been known to be attending 
four different clinics in the same dispensary, so she would 
count as four different cases. 

Wherever a considerable number of dispensary cases are 
investigated to ascertain whether or not the patients are desti- 
tute, a tolerably high abuse-rate is found. 

Dr. Savage gives the following account of certain investi- 
gations in New York City: “In the most attractive dispensary 
of the city, possessing an elegant building, a complete equip- 
ment, and high-grade physicians, the patients are largely of a 
class one might judge able to compensate a physician. The 
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Charity Organization investigated 1,500 cases selected out of 
35,000 applicants. The answer was that about one-fourth were 
able to pay, another fourth had given a wrong address (pos- 
sibly from an aversion to its being known that they had applied 
for dispensary aid, or because they resided out of the city), 
and the remaining half were recommended as worthy of medi- 
cal charity by reason of poverty. For another dispensary the 
same society made investigation of 212 cases, and returned 
answer that 55 were able to pay, 58 were not found at the ad- 
dress given, 18 information not conclusive, and 81 unable to 
pay. These referred cases were deemed questionable out of 
nearly 30,000 patients.” ? 

Dr. Savage doubts, however, whether the abuse has a suffi- 
ciently bad effect so that any very severe measure should be 
taken to correct it. This is a matter on which physicians differ 
widely. Charity experts usually consider that this free medical 
service has a very bad effect upon the applicants. The Charity 
Organization Society of London has waged a long and appar- 
ently losing fight against it. The Charity Organization Socie- 
ties of the United States have investigated cases whenever 
referred to them; but, for the most part, hospitals do not want 
the cases investigated—they are glad to take all that come. 
Sir Morell Mackenzie gave it as his opinion that the out- 
patient department of a great hospital was the greatest pauper- 
izing agency existing in England. Lord Cathcart, who served 
on the Lords’ Committee on Hospitals, thinks the effect has 
not been nearly as bad as supposed, and that the matter had 
better be left to limit itself. “The out-patient department, how- 
ever well managed,” he says, “is a social test in itself—the 
crowds, long waits, unpleasant neighbors, crying and irritable 
children. There is also some little risk of looking in with one 
complaint and coming out with another.” # 

2 Hospitals, note, p. 644. 

8 At the Joshua Hopkins Hospital a small charge is made for medicines, 
and patients usually wish to pay. One who had inquired carefully about 
this institution, says he thinks the abuse-rate very small. One physician 
who had had experience in both classes of dispensaries, stated that where 
the patients paid for the medicines, the medicines did them a great deal 
more good than where they got them free. This at first sight seems absurd; 
but on further consideration it appears that the patients take more care 


to follow directions, and in other ways to put themselves in a position 
to profit by their outlay. Where the medicines are given absolutely free 
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In England provident dispensaries have been organized to 
a considerable extent, at which, in consideration of the deposit 
of a weekly or monthly sum, medical attendance and medicine 
are provided. There has not been very much done in the line 
of provident dispensaries in this country ; but the various mu- 
tual benevolent orders, and the relief associations of the rail- 
roads and some other corporations, provide medical attendance 
in consequence of stated contributions per month. 

American municipalities vary widely in the public provision 
which they make for sending medical relief to the destitute 
sick in their own homes. In some cities there are ward physi- 
cians, or district physicians, or, as they are usually called by 
the beneficiaries, “poor-doctors,” who are paid from $10 to 
$50 per month to respond to all calls for gratuitous treatment. 
These positions are eagerly sought after by certain junior 
members of the medical profession, and apparently would be 
if no salary were paid at all. In cities like New York, where 
there are no public physicians to the poor, the gap is filled by 
private benevolence, the large dispensaries, and the gratuitous 
services of the medical profession. 

Nursing as a form of medical and charitable service existed 
before many of the other branches of these arts. Within the last 
two or three decades it has had a new access of usefulness 
through the advances in medicine and surgery, and from the 
knowledge that has been obtained of the sources of disease 
and the methods of antiseptic and aseptic treatment, as well 
as in consequence of the cultivation of nursing as a specialty. 

There are substantially three types of hospitals as far as 
regards nursing: first, those with paid or “professional” 
nurses; second, those where the nursing is done by pupils 
under trained supervision; and third, those where the nursing 
is done by members of the religious orders. In certain hos- 
pitals, usually those under public management, the nursing is 
done by persons who are paid a small amount and keep their 
positions from year to year, or as long as politics allow. This, 
on the whole, is the cheaper form of getting the service; but 
the service is not nearly so good. The class of persons that will 


they are sometimes thrown away outright, if the taste does not suit, or the 
person happens to choose to go to another dispensary. 
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work at this occupation continuously for a small salary is dis- 
tinctly poor; and usually a hospital relying upon this system 
drifts into the policy of employing inmates to do the nursing. 
The nursing in an almshouse hospital is usually of this kind, 
more or less capable inmates being paid small amounts to as- 
sume the responsibility and work of nurses. 

The second method of securing the necessary service is by 
pupil nurses, serving a novitiate usually of two years, and 
receiving only enough to support them. The nurses may come 
in from an outside training-school, or the training-school may 
be a branch of the hospital administration. In either case, the 
special work of nursing must be under one experienced person, 
who has full control of the personnel of the nursing-force, and 
is distinctly responsible for this branch of the work. 

The system of pupil-nursing secures a much higher grade 
of applicants for positions; and while the necessity of continu- 
ally dealing with new nurses causes the medical officials to 
grumble from time to time, yet most efficient service can be 
got by this method if there is a sufficient force of trained head 
nurses. 

In the third class of hospitals the nursing is done by mem- 
bers of the religious orders. Such institutions are usually owned 
by the orders themselves, and the Sister Superior is at the head 
of the administration. Such hospitals are frequently subsidized 
by the municipalities; but it is rare with us, though common 
in Europe, for a religious order to be given charge of the 
nursing in a public institution. 

Physicians and surgeons, according to individual experience, 
vary in their estimates of the relative efficiency of Sisters or 
others as nurses. One surgeon of wide experience tells the 
author that Sisters were never properly trained as nurses; and 
another, that none but those animated by religious zeal ever had 
enough devotion to make the best nurses. Both statements, as 
made, may be taken to be false. Some of the orders take great 
pains in the training of their novices. It will be interesting to 
see, as time goes on, whether persons of sufficient intelligence 
and education to make the best modern nurses will continue 
to enter the religious orders; and, on the other hand, whether 
“cash payment” and simple devotion to duty will give the en- 
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tire reliability which is needed in the nurse at all times and 
places. 

Standing between the religious orders of the Catholic Church 
and the paid nurses of the training-schools are the orders of 
deaconesses of the Protestant denominations. Their work is 
particularly for the poor. In this country these orders have 
not as yet taken up hospital work to any notable extent. They 
differ from the Catholic orders in that the vows are taken for 
only a limited period of years, whereas, after the novitiate of 
four or five years, a member of a Catholic order takes the vows 
for life. Members of the deaconess orders also retain the title 
to private property, and do not cut themselves off from their 
relatives, if they have any. 

This mention of the orders of deaconesses brings us to a 
late development in nursing-work for the poor, namely, the 
so-called “district nursing,’ which is simply the gratuitous 
nursing of the sick poor in their homes. Such care of the poor 
has long been given by the Sisters of Charity and the Seurs de 
Bon Secours of the Catholic Church, who have attended to it 
with a devotion and an amount of personal sympathy that is 
hardly paralleled. In the United States salaried nurses to the 
poor were first employed, at least to any considerable extent, 
by a religious society—the Woman’s Branch of the New York 
City Mission and Tract Society. The first experiments were 
made in 1877. The nurse receives from $40 to $50 per month. 
She passes from home to home, doing what is necessary for the 
sick; and the influence of her example of cleanliness, order, 
and wise-doing is frequently contagious. “Almost every day,” 
says Miss Summerville, “I find some former patient carrying 
out many of the simple directions that have been given during 
some former sickness.” 

The public authorities in this country have not, as a rule, 
introduced gratuitous nursing as an adjunct to the work of 
gratuitous medical service to the poor, rendered through the 
physicians in the pay of the municipality; but this is an ad- 
vance that will probably come, as it has in Paris and other 
European cities. 

In nursing, more distinctly than in almost any other line of 
benevolent work, is seen the sacrifice of capable people to the 
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incapable. Nurses, especially pupil and paid nurses, are fre- 
quently overworked, and the members of religious orders also 
break down at an early age. The death-rate among all classes 
of nurses is very high. It should be seen by those in authority 
that strong, capable women are not killed off gratuitously by 
overwork which could be avoided. The conditions of their 
lives must be as health-giving and as health-preserving as pos- 
sible; and whether they are members of a religious order or 
the salaried servants of a society, they must have opportunities 
of recruiting their strength, and so of preserving their 
usefulness. 


CHAPTER XI 
THE INSANE 


Scope of the Problem. According to Census Bulletin No. 
62 there were, during the year 1889, in public and private 
institutions for the insane of the United States, 97,535 in- 
mates, showing an increase during the nine years from 1881 
of 41,330, or 73.53 per cent. The population during the dec- 
ade had increased but 24.53 per cent. In 1889 there were 1.56 
insane persons in each thousand of the population. The figures 
do not indicate an increase of insanity in the country, but 
rather that institution treatment had come to be accepted by a 
much larger number of the insane, or by their -guardians on 
their behalf. Further than this, each succeeding census comes 
more nearly to getting all the figures regarding the special 
classes investigated, and the increase is therefore statistical, 
but not actual. 

Even in the case of a single State where the methods of col- 
lecting statistics have been tolerably uniform, a large part of 
the increase is accounted for by the fact that the definition 
of insanity has broadened, and many who are now classified as 
insane would some years ago have simply attracted attention 
as being queer or perverse. For comparison as between two 
countries, it is very important to know whether idiots and 
feeble-minded are classed among the insane; but, in fact, com- 
parison between different countries are full of statistical quick- 
sands, in which none but an expert can find footing. 

Much lurid poetry and fiction have been produced having 
for their basis the unjust commitment of sane persons as in- 
sane; and, on the other hand, many papers have been written 
by physicians and others showing the danger of allowing in- 
sane persons to be too long without asylum restraint, and of 
the injustice that comes from making it too difficult to secure 
judgment of insanity and subsequent commitment and deten- 
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tion. Probably the danger of the commitment of sane persons 
has been greatly over-estimated. 

Commitment, Detention, and Transportation. In most 
instances there are two things to be decided: first, whether a 
person is legally insane and in need of asylum treatment, or the 
control of a guardian, and, second, whether or not he or his 
relatives should be compelled to support him. The first of 
these decisions, that as to sanity, is primarily a medical ques- 
tion; the old method was to treat it as a legal one. The person 
“charged” with insanity was brought personally into court and 
tried before a jury. In the District of Columbia, Illinois, and 
Colorado, jury trial is obligatory in all cases, and the presence 
of the patient at the trial is demanded. This system is properly 
characterized by Dr. Riggs as barbarous. At the same time, 
there is a judicial element in the matter which requires that the 
cases should be passed upon by a court; and the more progres- 
sive States provide that all commitments shall be recorded in 
the Court of Records, but that the testimony upon which the 
action is based shall for the most part be that of medical 
experts. It is simply necessary that adequate publicity should 
be provided for, and that an adequate amount of expert testi- 
mony should determine the question. 

The detention of the insane is another matter when it is 
necessary to protect the interests at once of the community and 
of the inmates. It is a matter on which the inmates will usually 
differ in opinion from the superintendent of the institution, 
and it has not been found easy to work out rules that guarantee 
against all abuses. In the main, the right of correspondence 
should remain with the patients, the letters that they write 
being read by the superintendent or his representative, and any 
which are not forwarded being filed for the inspection of direc- 
tors or other supervisors of the institution. 

Where the insane who are committed and detained are classi- 
fied according as they or their relatives can or cannot pay for 
their support, the adjudication of this matter must usually rest 
with the overseers of the poor. There is likely to be a good 
deal of care exercised where the expense of maintenance is left 
to the towns and counties. Where the State maintains both the 
acute and the chronic insane, the drift is in the direction of 


154 American Charities in the ’Nineties 


giving free support to all insane persons, whether of the well- 
to-do classes or not. This is the avowed policy of Minnesota, 
and is practically the outcome of loose legislation in California. 

Under the head of commitment and detention, must be men- 
tioned the matter of proper escort of the insane from the place 
of family residence to the hospital or asylum to which they 
are committed. In most States this matter is left to the sheriff, 
a relic of the time when only the legal aspects of the matter . 
were considered by the courts. In other States the asylums are 
expected to send proper attendants to take the inmates to the 
institution, and a few States, as for instance Michigan, provide 
that the county shall send a female attendant with every female 
patient, unless accompanied by her husband, father, brother, or 
son. The recent State Care Act of New York provides for fe- 
male escort for females, and attaches a penalty for its non- 
observance. 

Institutional Care. The history of the treatment of the 
insane is ordinarily divided into three periods: the first, that 
of neglect, when the insane were only dealt with in case they 
were dangerous, and when they were treated as witches or wild 
animals; the second, the era of detention, when they were 
treated under such laws as the English Vagrancy Act; and 
third, the present era, when insanity is recognized as “a dis- 
ease and not a doom.” In this country, during the early part 
of the present century, the English precedents were followed, 
and the precedents rather of the earlier than of the passing 
period. In New York, the law provided for the detention of 
the insane by chains if necessary. Dorothea Lynde Dix, who, 
in the middle of this century, visited a large number of places 
for the care of the insane, was compelled to tell a most grievous 
tale of abuse and barbarity. Even with the establishment of 
the State Boards of Charity in the more progressive States in 
the middle of the ’sixties and early ’seventies, the condition of 
things was hardly better. The reports of the early ‘seventies, 
describing the condition of the insane in the town and county 
almshouses, give accounts of barbarities as hideous as any un- 
earthed fifty years earlier in England, or described by Miss Dix 
in this country. The thing that had been accomplished by her 
agitation had been the establishment of many rather large 
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asylums, in some of which the treatment was decidedly good; 
but a great proportion of the insane remained under the mis- 
treatment of the local poor-houses. 

However, it was found that the very large institutions were 
not answering their purposes, because their size made the in- 
dividualization of cases difficult or impossible, and there was a 
_ sort of contagion of insanity resulting from the presence of 
such large number of lunatics on a small area. Later there 
has come a tendency to build cottages grouped about a central 
administrative and hospital building, where families of the 
insane in the care of proper housekeepers and attendants can 
live in relative seclusion. Kankakee, Ill., is probably the best 
illustration of this system of construction. To save expense, 
however, the legislature has insisted on making the “cottages” 
much larger than was desired by those having an interest in 
this new development. 

The colony plan consists in making the cottages small and 
scattering them over a large estate. This is being tried at 
Kalamazoo, Mich. The great difficulty is to provide cheap and 
adequate facilities for water, drainage, and heat. This difficulty 
can probably be overcome with the advance of the mechanical 
arts, just as the disadvantages of scattered buildings on the 
cottage plan have been very largely overcome at the present 
time. For both systems, of course, pneumatic tubes, telephones, 
and electric lighting give great facility for centralizing the 
administration. 

With this modification in the methods of building large 
institutions for the care of the insane, the tendency to remand 
all this class of dependents to the State has been greatly 
strengthened; and New York has finally accomplished what 
its State Board of Charities and State Charities Aid Associa- 
tion had agitated for during many years—the transfer of all 
insane from county to State care, except in the two counties of 
Kings and New York. This brings better treatment and larger 
expense, and has been the system adopted by the Western 
States almost without exception. 

Wisconsin prides herself on having devised a method of 
county care under State.supervision. Whenever cure or im- 
provement is considered possible, the patients are sent to a 
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State hospital under the charge of specialists. Chronic cases 
not needing special restraint or care are sent back to the county 
after hospital treatment can benefit them no farther; but no 
county is allowed to care for its own insane unless the plans 
of its almshouse buildings and the management of that insti- 
tution are approved by the State Board of Charities. If so 
approved, there is a small weekly per capita allowance from 
the State treasury to the county that cares for its own insane. 
If not approved, at any time the State Board has the power 
to transfer all the insane belonging to the county to State 
institutions or the almshouse asylums of other counties, and 
collect the bill for their maintenance from the county to which 
they belong. Thus it is to the interest of the county to care for 
its own insane and to care for them properly. 

The idea of segregation and of special provision for the 
harmless chronic insane has been carried to the point of board- 
ing selected cases of the insane in families. This has been ex- 
perimented upon in Massachusetts. The amount’ paid for the 
board, together with the cost of the necessary visiting, makes 
it not much more economical than asylum care, although it is 
much more satisfactory for selected cases. There are those who 
hope that, as with children the placing-out system may supplant 
the institution system, so with the insane it may be possible to 
board larger numbers of them, and incorporate them thus in 
the ordinary population. In Scotland this system has been de- 
veloped much farther than in this country. The advancement 
along this line seems to be very nearly at a standstill in Massa- 
chusetts; and other States have not followed her example, as 
other States have not followed the example of Wisconsin in 
county care under State supervision. 

The cost of county or township care for the insane ranges all 
the way from nearly nothing to about $150 per annum, while 
under State care the expense ranges from about $150 per 
annum to $300. 

Patients are probably cared for to a decreasing extent in 
private institutions. Some of the gravest abuses, as in Penn- 
sylvania, have grown up in these private homes or retreats. 
In several medical schools lecturers on mental diseases say 
that, as a rule, commitment to a public institution is safer than 
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to a private institution, unless the character of the man in 
charge is very well known. 

Classification. After the classification by sex, and in the 
South by color, the next great line of division among the in- 
sane which specialists have attempted to make has been between 
acute, or possibly curable, and the chronic, or probably incur- 
able cases. As one superintendent remarks, “You cannot do 
too much for a man if you can thereby cure him.” In order 
to make cure as likely as possible, it is desirable that institu- 
tions should be small, the number of attendants large and of 
good character, and all the conditions of life as nearly like those 
of a normal home as possible. To provide such facilities as 
these with the purpose of curative treatment is expensive; 
while, on the other hand, to take adequate care of the chronic 
or probably incurable insane requires a comparatively small 
per capita expenditure, and experts have constantly agitated 
for the separation of the two classes. But there has hardly been 
a proposal to establish an asylum for the chronic insane, or 
the matter has hardly ever come up in the National Conferences 
of Charities, without some would-be orator objecting to the 
erection of any institution over the door of which must be 
written, “Farewell to hope, all ye who enter here.” For this 
reason the asylum at Agnews, California, intended and planned 
by the architect for the care of the chronic insane, has been 
compelled to depart from this intention, and to care for all 
classes of the insane in large wards, and under conditions not 
most favorable to cure. Each asylum in the State of California 
receives all classes without regard to their character as curable 
or incurable. The compromise results in proper treatment for 
neither class. In the States where this classification between 
institutions has been measurably maintained, it results in very 
considerable saving, and in considerably better treatment for 
the curable insane. At the same time insanity is not usually 
a curable disease. Even in the best managed institutions, and 
those receiving the likeliest class of patients, less than thirty 
per cent permanently recover. 

After the separation of the curable from the incurable, in 
order to provide for the proper care of each, the next most 
important classification is, perhaps, into the criminal and the 
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non-criminal insane; that is, those having dangerous or crim- 
inal instincts and those who do not have them. Some States 
have treated the criminal insane as criminals, and provided for 
them in branch penitentiaries. Others have treated them as in- 
sane, and put them into the same institution with other persons 
of that class, sometimes to the danger and often to the disgust 
of such other patients and their friends and relatives. The best 
policy, and the one adopted by the progressive States, is to 
have a separate asylum for the criminal insane. 

Another essential to the proper classification is the separation 
from the insane of those who are epileptics, and also the 
distinctly feeble-minded. The class of epileptics, especially, is 
a great annoyance both to the inmates and managers of institu- 
tions for the insane, as they require special treatment which 
they can properly have only in a special institution. Beyond 
these distinctions which obtain as between institutions, there 
must further be a classification of the insane in any given in- 
stitution to bring together those that do not vex or excite 
one another, and to segregate the filthy and the unmanageable. 
It is one of the defects of very large institutions that have 
been erected in some States, that the wards are too large to 
make possible proper classification, and, consequent individual- 
ization of cases. 

No mention can here be made of the improvement in the 
treatment of the insane which comes only through an improve- 
ment in the personnel of the institution, through freedom from 
spoils politics, through the introduction of civil service reform, 
through the activity of clubs of men connected with each insti- 
tution organized for their mutual improvement, and through 
the development of training-schools for attendants upon the 
insane. It is by these and other agencies that the present great 
advancement is being made along the lines of greater wisdom 
in treatment, greater kindness in control, and greater freedom 
within the bounds of safety for the insane. 


GCEHAPTERSEE 
THE FEEBLE-MINDED AND ANALOGOUSLY DEGENERATE CLASSES 


The Problem of the Feeble-minded. The term feeble- 
minded is now used to cover all grades ef idiocy and imbecil- 
ity, from the child that is simply dull and incapable of profiting 
by the ordinary school, to the gelatinous mass that simply eats 
and lives. If it is difficult to give an exact definition of insanity, 
it is manifestly even more difficult to give an exact definition 
of feeble-mindedness. Some have been hardy enough to say 
that we are all more or less insane, and it would be still easier 
to assert that we are all more or less feeble-minded. The class 
to which the technical term is applied may be expected to in- 
crease as specialists improve their acquaintance with the dif- 
ferent symptoms of feeble-mindedness. For this reason, as in 
the case of the insane, the census figures bearing upon the sub- 
ject indicate a rate of increase out of all proportion, probably, 
to any actual increase of the condition of feeble-mindedness 
in the population. The census of 1890 shows a total of 95,571 
idiotic and feeble-minded persons in the United States. It is 
certain that this enumeration does not include nearly all. Of 
the whole number, but 6,315 were in special institutions for 
feeble-minded. 

The buildings and grounds for these institutions alone re- 
quired an outlay of about four millions, and an annual ex- 
penditure for these classes of defectives amounting to over 
one million.’ It will thus be seen that the feeble-minded are 
next to the insane in the number to be provided for, but that 
provision for them has only begun. 

As to the classes of the population in which they are found, 
in 1848 in Massachusetts, out of 574 idiots examined by Dr. 
S. G. Howe or his assistants, 220 were supported by the town 
or State, 20 had property of their own, and 26 belonged to 
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wealthy families.2 In Pennsylvania, in 1871, there were about 
3,500 feeble-minded children. Of these, 717 were in families 
of ample ability to furnish support; 604 in families of moder- 
ate circumstances (they could hardly pay the rates usually 
charged at private institutions) ; 1,619 were in poor families, 
who would be unable to pay for their support away. from home, 
yet would be unwilling to relieve themselves of a painful bur- 
den by casting their children on the county; 560 were in homes 
of the most degraded character, or at public expense in alms- 
houses.® 

In this particular class, which is commonly of very degener- 
ate stock, or made up of degenerate individuals, a study of 
the cases of feeble-mindedness or idiocy will give much help 
in the appreciation of the general causes of pauperism .It there- 
fore seems advisable to inquire what has been ascertained in 
this matter, although we have not considered the causes of 
dependency in other groups. The report of Dr. S. G. Howe 
already quoted was concerned especially with the causes of 
idiocy in Massachusetts; and as it was made at a time prece- 
dent to the large foreign immigration, which in Dr. Kerlin’s 
opinion increased the number of feeble-minded in Pennsyl- 
vania, the causes of idiocy then found are such as might be 
considered indigenous. Dr. Howe had a feeling that idiocy 
could not have been in the plan of nature, or, as he says, “It 
was hard to believe it to be in the order of Providence that 
the earth should always be cumbered with so many creatures 
in human shape but without the light of human reason... . 
Where there was so much suffering there must have been sin.” 
Entering upon the investigation with this bias, we may pre- 
sume that he emphasized as fully as the facts warranted, but 
assuredly not more than he considered them to warrant, per- 
sonal and moral causes of idiocy. “Out of 420 cases of con- 
genital idiocy examined, some information was obtained re- 
specting the progenitors of 359. In all these cases save only 
four, it is found that one or both of the immediate progenitors 
of the unfortunate sufferers had in some way widely departed 
from the normal condition of health, and violated natural laws; 
that is to say, one or the other or both of them were very 
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unhealthy or scrofulous, or they were hereditarily disposed 
to affections of the brain, causing occasional insanity, or they 
had intermarried with blood relatives, or they had been in- 
temperate, or had been guilty of sexual excesses which impaired 
their constitutions.” 

The origin of the work of training the feeble-minded has 
two sources: one the school, and one the hospital; it lies be- 
tween the department of education and the department of 
medicine. The schools for the deaf and blind found themselves 
asked to educate children that were also feeble-minded, and 
hospitals for the insane were asked to treat a large number of 
imbeciles. The educational element was at first most strongly 
developed. Hopes were entertained of making 50 or 75 per 
cent of the feeble-minded self- “supporting ; but that optimistic 
view had to be modified, and it is now seen that not more than 
IO or I5 per cent can be made self-supporting in the sense 
that they can return to an independent life in the ordinary 
population.* The educational side was well illustrated by the 
exhibit made at Chicago and Nashville of the work done by 
inmates of institutions for the feeble-minded. 

The medical side of the work has been especially considered 
by the Association of Medical Officers of American Institu- 
tions for Idiotic and Feeble-minded Persons, which held its 
first meeting during the centennial year, 1876, at the institu- 
tion for the feeble-minded at Elwyn. At the annual meetings 
different medical aspects of the matter are discussed, and sur- 
gical remedies for feeble-mindedness proposed. 

On the side of philanthropy the matter has been discussed 
at most of the national conferences since 1884. At that con- 
ference Dr. Kerlin mildly rebuked the conference for its pre- 
ceding neglect of this branch of work, and it was there intro- 
duced by a paper that showed conclusively that it must receive 
a progressively large share of attention from a body concerned 
with general philanthropy. 

Classification. The classification of feeble-minded persons, 
and the treatment possible for them, can best be described by 
an extended extract from Dr. Kerlin’s paper, read to the Con- 
ference of Charities at St. Louis.® 
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It has been convenient to group the chief varieties or grades ol 
idiocy under the following syllabus: 


: a) Apathetic. 
1. Idiocy. 1 Excitable. 
2. Idio-imbeciles. 
GROUPS ( (a) Lower grade. 
3. Imbeciles. ie Middle grade. 
(c) High grade. 
4. Juvenile insanity. 


To aid description, imagine that you walk through a consid- 
erable range of separated buildings, allowing me to select the 
types of the seven or eight grades we shall encounter in as many 
localities. 

Here, in a large, airy, sunny room, lying on couches or ad- 
vanced to rocking-chairs, is the saddest and lowest group. You 
are likely to stop before its type, a helpless, gelatinoid creature, 
ten years of age, so limp and structureless that, in the language 
of the nurse, “he doubles in three like a clothes-horse when lifted 
from his bed.” The only noise that interests him is that of a 
bell. The only object he ever seems to look at is. his hand. He 
cries when he is hungry. He enjoys being held and rocked, and 
shows actual delight when bathed. With his great, luminous, soft 
jet eyes, he reminds one of a seal. Perhaps his intelligence is 
rather below that of a trained seal. It is certainly not that of a 
babe four weeks old. He is a profound idiot, with epileptic com- 
plication. Near by is another of the same age, mute, dwarfed, 
and helpless. She actuates nothing. Her only expression of com- 
mon wants is a low moan or cry; but she rewards the faithful 
nurse by a smile, recognizing the epithet “baby,” which has 
been applied to her. She sleeps well, and enjoys her bath. 

Excitable idiots are not so common as the apathetic. They 
usually die early from exhaustion, or, less happily, sink into apa- 
thetic forms; but there is a group in every large asylum of this 
class, taxing the ingenuity of their present care-takers, after 
wasting the best life of their families. : 

The temptation for their extinction rises to the lips of the 
careless, forgetful how far such practice would be from all moral 
or judicial right, how revolting to every religious sentiment, and 
contradictory to every logical princinle. 

So we have them with us, although so little of us. Annie F., 
the saddest type, aged eight years, mute, wild, and vicious, biting 
any one whom she can reach, with a nervousness in the act that 
suggests its irresponsibility ; darting to an open window to throw 
herself headlong below, her glittering eyes, tensely drawn lips, 
and sudden pallors indicating the pain and commotion of her 
poor and worried brain. How fittingly and terribly does this dis- 
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turbed life project itself from its ante-natal unrest—an unwilling 
and unhappy conception, for the destruction of which the mother’s 
stormiest passions had unceasingly but unavailingly contended! 
And there are a few others as sad, exciting wonder why they 
continue to live, and greater wonder how the home and the 
neighborhood tolerated for years their cries, discordant noises, 
and uncouthness. 

Advanced beyond these apathetic and excitable idiots, we find 
an intermediate group, the idio-imbeciles. Many have the facial 
appearance, the deformed heads, the dwarfishness of body, the 
narrow buccal arches, the imperfect teeth, of very imperfect crea- 
tures, but there is dawning intelligence. Taken from their isola- 
tion, they feebly grasp, through their shyness and sensitiveness, 
for the better things about them. Expecting them to do little or 
nothing, the trainer is daily sustained by successes, and goes on 
hopefully introducing most of them to a higher grade,—that of 
the lowest forms of imbecility; and here we discover the strong- 
est individuality, so that it is quite impossible to select a type. 
T. T., age twelve, will illustrate as well as any. He is a micro- 
cephalic paralytic imbecile of low grade; articulation quite im- 
perfect ; sense of sight and hearing good; hand well formed; imi- 
tation above the grade in which he is placed; cruel in his dispo- 
sition; showing discrimination, analysis, and candor, when he 
says he “likes to wear heavy boots—good: to kick boys with.” 
He is the better of two similarly malformed and imbecile brothers 
now living. In this lowest plane of imbecility will be found many 
mutes who are yet possessed of perfect hearing, ready apprecia- 
tion of language, and often dexterous finger and hand capacity. 
Under special training’ in articulation and the inspiring effect 
of concert recitation and song, they come to the partial posses- 
sion of speech. They rarely become perfect in speech. As their 
capacity is gradually developed, they are carried forward into the 
higher ranks, to become our most interesting children. The idiocy 
or imbecility displayed by them is, as often as not, the effect of 
their isolation. The brighter children of the family outgrow them. 
They betake themselves to solitary lives and belittling occupations, 
until the range of their intelligence becomes very limited. They 
are the Kaspar Hausers of our community. 

Advancing into another apartment, the fifth and sixth of the 
series through which you must imagine yourselves to have been 
led, we find the middle-grade imbeciles of a congregate family. 
They are orderly and neat at their school tables, because, from 
habit training, they have become so. They are patient under the 
discipline of light work, many of them becoming useful drudges 
and domestic servants. They crowd forward into our great laun- 
dry, where, commencing with the folding of our table napkins, 
they come to dispute with one another for the use of the ironing- 


164 American Charities in the *Nineties 


table or power-mangle. The tone of the place being industry, they 
creep out of their sloth and indolence to keep lagging steps with 
the crowd that carries them forward. 

The unfairness of applying to the highest grade, or indeed to 
any grade of imbecile children, the word “idiot,” in any other 
than its generic sense, will occur to any sympathetic and thinking 
person, as he steps across the threshold of the class-room or 
calisthenium devoted to the higher grades of our defective chil- 
dren. 

The mental deficiency or deviation is often so slight, or the 
imperfection is found in such a limited range, perhaps involving 
only the power to form a judgment of values, or a judgment of 
social proprieties, or a judgment of moral risk, or a judgment 
of the prevalent wickedness outside of asylums, that it may seem 
strange that several of these boys and girls should be under the 
care of an institution of this character. 

In this first rank are often found children who have been 
typical cases of idiocy from deprivation, who, under the advan- 
tages of educational influences especially adapted to the infirmity, 
rise to the first rank, many to become self-supporting under 
kindly guidance, but who, left to themselves, sink-lower in their 
enforced isolation. 


From this account one gets something of the feeling that 
comes with a visit to a well-managed institution for the feeble- 
minded. Nothing is more repulsive than neglected or untrained 
idiots; but, on the contrary, nothing gives higher ideas of the 
possibilities of kindness and intelligence in training all grades 
of the degenerate, than a visit to an institution managed like 
that at Elwyn, of which some idea is given by Dr. Kerlin’s 
description. One comes to realize the educational value to the 
community of such kindly care, and the truth of the statement 
that kindness is its own reward, to society or to the individual. 

Custodial Care. The custodial care of the feeble-minded 
has thus far been undertaken by the managers of the schools 
for the feeble-minded, it being found that, under wise ad- 
ministration, the adult imbeciles could be useful in the work 
of the institution; and it being better, therefore, to introduce 
the colony plan with appropriate segregation of classes, than 
to establish other new institutions for the custodial care of 
adults. For instance, at Elwyn, it was found that many feeble- 
minded women had a liking for children, and that they could 
be distinctly serviceable in taking care of the young children 
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in the school department, a work which made them happier, 
and benefited their own malady as far as anything could. “It 
is not,” as Dr. Knight says, “legislatures to the contrary not- 
withstanding, because the managers of these institutions wish 
to build up a great institution, but because by the colony plan 
a larger share of service can be rendered than by splitting one 
institution into several new ones.” New York, however, has 
established special custodial homes for adult idiots and a home 
for feeble-minded women, and New Jersey has recently fol- 
lowed the example. It remains to be seen whether, as in the 
case of the insane, specialists will conclude that classification 
should be maintained as between institutions, or whether it 
should be carried on in large institutions on the colony plan. 

That custodial care for most grades of the feeble-minded 
will come to be increasingly demanded cannot be doubted. It 
has been later in coming than the custodial care of the chronic 
insane, because the latter are more actively and obviously mis- 
chievous to society; but whenever the importance of human 
selection becomes better understood, the custodial care through- 
out life of the feeble-minded of both sexes will be demanded. 

Epileptics, Inebriates, and Other Degenerates. The lat- 
est differentiation in the care of the classes mentally or nerv- 
ously diseased is in providing special custodial homes for 
epileptics. It had for a long time been found that in both homes 
for the feeble-minded and hospitals for the insane, the presence 
of epileptics was unfortunate from the standpoint of the other 
patients, while at the same time the special attention that they 
needed could not be given them. Therefore, at all the large 
institutions, special wards or buildings were provided where 
those subject to epileptic seizures might be properly provided 
for. This was also much more satisfactory to the epileptics 
themselves, as many of them in the intervals between attacks 
were fully conscious of their whereabouts, and had well-ordered 
minds. It is consequently directly in the line of further classi- 
fication that institutions should be established for the care of 
epileptics alone, although some of the specialists in the care of 
the feeble-minded express their doubt as to the wisdom of this 
course. Ohio was the first State to establish a home for epilep- 
tics, and the example has been followed in New York. 
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To some it may seem improper to treat of the care of in- 
ebriates in the same chapter with the care of the feeble-minded ; 
but there is a growing tendency to consider habitual drunken- 
ness a disease, or at least as resulting in diseased conditions, 
which must have medical treatment—reducing persons to a 
mental condition which demands custodial care. The neuroses 
resulting from or in habitual drunkenness have been studied 
of late, and one thing at least is manifest: The system of 
short term commitments for drunkenness in the county jails 
or in the houses of correction has no curative effect whatever. 
The person who has been convicted ten times for drunkenness 
and is convicted again is sentenced by the judge with the per- 
fect knowledge on the part of the latter that no good will 
result, except that the person will be kept from bothering the 
community during the time of the sentence, and that he will 
come out of jail as likely to offend against the law as before 
he was committed. In some cases as many as one hundred and 
twenty commitments have been registered against a single 
person. By alternating jails and almshouses in order to secure 
a change of diet and associates, the habitual vagabond drunkard 
is enabled to recuperate his shattered forces at the expense of 
the community, and prolong his life and evil influences in- 
definitely. 

The first State to establish a home for the inebriate was 
Massachusetts. Judging from the report of the board for 1893 
this is by no means a success as yet. 


This hospital was designed for the restraint of excessive drink- 
ers during a period of time assumed to be sufficient for an attempt 
to bring their physical and mental condition up to a point which 
would enable them to resist a craving for drink, and successfully 
to contend with the evil influences sure to surround them on their 
discharge.® 


Curiously enough the superintendent of the Foxborough 
Hospital has no power to compel inmates to work, though this 
is the best remedial agency known for the disease treated. 
Further than this, courts have shown great looseness in com- 
mitting persons to the hospital as inebriates. The institution 
is not a place for the idle, disorderly, or vicious classes, but 
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was planned rather for those whose lives, apart from that 
habit, had been decent and without scandal to the communities 
in which they lived.* Yet the courts have sent a number of 
inmates who, by their disorderly or criminal habits and tenden- 
cies, imperil the success of the humane venture of the State. 
It is recommended by the State Board of Lunacy and Charity 
that the officials in charge of the hospital should have the 
power to refuse persons committed by the courts, if they are 
palpably not adapted to the institution. Manifestly such an in- 
stitution as this must have some way of securing the inmates 
for which it is intended and none others; and at least it must 
not be made what its enemies have called it, “a place for 
coddling drunkards.”’ 

Analogous to the institution for inebriates would be one 
where persons convicted of habitual offences against chastity 
might be committed for treatment and especially for detention. 
In case cure or reform, whichever we choose to call it, should 
prove to be impossible, they could then be detained during the 
remainder of their natural lives, working for their own sup- 
port in a colony. New York has at present a custodial home for 
feeble-minded women. Such a place as the one just suggested 
has been advocated by Mrs. Lowell from the Conference of 
1879 down to the present. Short commitments for this class 
of offences are manifestly as futile as in the case of habitual 
drunkards. Further than this, this class of persons is espe- 
cially subject to disorders analogous to feeble-mindedness ; and 
in all institutions for wayward girls the number verging upon 
feeble-mindedness is found to be especially large. The man- 
agers of reformatories and refuges for fallen women fre- 
quently complain that those who come to them need hospital 
treatment and prolonged detention. This the custodial home 
could give. 

There is also need of custodial institutions for male offend- 
ers against chastity, nothing at present being done, perhaps 
because any treatment with the present punitive and reforma- 
tory machinery would be so manifestly futile. With proper cus- 
todial homes for persons of these classes of both sexes, we 
could begin to segregate and thereby sterilize a large number 
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of those who have proved themselves by their conduct to belong 
to the class of the unfit. 

Specialization. An inefficient police department and vulgar 
and corrupt police courts are the greatest “cross” that an active 
worker for the poor in many of our large cities has to bear. 
No thorough-going reforms in work for the poor can be per- 
fected until the system of jails, reformatories, and prisons is 
reformed. 

On reviewing what has been said regarding the dependent 
classes, we find that from the primitive institution, the alms- 
house hospital, or the hospital almshouse, there have developed 
a dozen or more special institutions for the care of the different 
classes of unfortunates. It is differentiation and intergrada- 
tion analogous to that which has gone on in modern industry. 
This specializing and classifying, however, may result in a 
mechanical treatment, not as helpful as the earlier individualiz- 
ing of cases and the treatment of each on its own merits. If 
extended classification results simply in a herding together of 
a large number of similarly defective persons who are treated 
as a class, fed as a class, drugged as a class, and buried as a 
class, we shall have a specialization which eliminates human 
sympathy, and makes charity something mechanical and un- 
charitable. If, on the other hand, fuller classification results in 
the fuller individualizing of cases and the adaptation to each 
of the best agencies of modern science and modern sympathy 
for care and cure, then the development has been one not only 
toward wiser sympathy, but deeper sympathy, and has prepared 
the way for a fuller development of the changes already in 
progress. In other words, our modern highly differentiated 
methods of treating the dependent classes bring with them a 
possibility, but not a guaranty, of better service. 


CHAPTER XIII 
PUBLIC AND PRIVATE CHARITIES 


Public Charities Defined. It is asserted from time to time 
that public charities are not charities at all. The excuse for the 
assertion is that the tax-payer does not contribute his money 
from motives of benevolence, the hired official does not dis- 
burse it because he pities the beneficiaries, and the latter receive 
it with no sense of gratitude. It is not benevolence, but the 
motive of preserving the public health and the public peace 
that maintains public institutions for the relief of the destitute. 
The reply is that benevolence is present as a motive in support- 
ing public charities. The tax-payers submit to an increase of 
burdens partly because they sympathize with distress, and are 
anxious to have it relieved. By “charities,” as the term is 
used in the title of this chapter and in this volume, are meant 
all those institutions and agencies which give direct material 
aid to the poor as such. On the one hand, this leaves out of 
view all purely educational institutions, because the aid given is 
not material. According to English usage and according to legal 
usage in this country, an educational institution, unless sup- 
ported by the fees of the pupils, is a “charity.’”’ A prominent 
American within the last fifteen years has asserted that a free 
soup-house and a free school are based upon the same principle. 
He is wrong, because there are dangers inherent in the gifts 
of free food which do not inhere in the gift of free education. 
Benevolence may set aside the rule that if a man will not 
work neither shall he eat, but not the rule that if a man will 
not study neither shall he learn. The beneficiary can get no 
advantage without personal effort from free tuition; he 1s, 
therefore, not exposed in the same way as is the recipient of 
material relief to the danger of degradation. 

In educational institutions for the defective classes material 
relief, free board and lodging, is given to the pupils not able 
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to pay, along with free tuition. This, in our opinion, makes 
such institutions charities to a certain extent, although they 
protest against being so classed, and wish to be considered 
purely educational. For administrative reasons, however, the 
supervision of them is usually given to the State Board of 
Charities. The educational element in their work so far over- 
shadows the relief-giving element that they have only been in- 
cidentally referred to in this book. 

By “public charities” is meant those institutions or agencies 
which are entirely controlled by the State in any of its branches, 
federal, State, county, township, or municipality. The distinc- 
tion is a legal one, and is perfectly simple. A public corporation 
is one existing under the authority of the State, and which the 
State can modify or abolish at will. Frequently great private 
charities, as Girard College or the Johns Hopkins Hospital, 
are spoken of as quasi-public institutions. They serve the public 
indeed, and the wealth which they administer might be con- 
sidered as affected by a public use in the same sense as wealth 
owned by a railroad company; but their charters .are contracts 
with the State and cannot be arbitrarily modified by it. By 
“public funds” are meant such funds as are derived from the 
revenues of the State in any of its branches. They are usually 
the proceeds of taxation. 

Scanning the history of the different countries, especially of 
our own, the principle that underlies the assumption of relief- 
work by the State seems to be this: Whenever a community 
has been educated up to such a point that it insists on a large 
amount of relief-work being done, and when the methods of 
doing it have been reduced to a routine, then the State has 
been asked to undertake the work, and relieve private benevo- 
lence of the burden. This we have seen in the care of the insane 
the education of the deaf and dumb and the blind, and ihe 
education of the feeble-minded. In the matter of caring for 
inebriates, the experiment is now in progress under private 
management, and it is not yet clear that the time has come for 
the State to take hold. Relief work is adapted to administration 
by the State in proportion as it can be reduced to a routine, 
and in proportion as it requires very large expenditures to 
which all taxpayers can properly be asked to contribute. The 
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State is not inventive, its agencies are not adaptable and flex- 
ible; but it is capable of doing a large, expensive work when 
the methods for doing it are sufficiently elaborated. The ad- 
ministration of out-door relief is dangerous for the State to 
undertake, for the simple reason that it never can be reduced 
to a routine. 

Advantages and Disadvantages of Public Charities. 
The advantages of public support for charitable institutions 
are briefly as follows: 

_ 1. The income can be absolutely depended upon, and may 
be made adequate. During an industrial depression there is 
no shrinking of revenue, as is sometinies the case in private 
charities, and an amount adequate to the work may always be 
reckoned upon. 

2. There is greater publicity in a public institution. The 
records will ordinarily be fuller and more open to inspection. 
The press is freer to expose abuses. The checks of public 
opinion are consequently more easily applied. The whole aim 
and purpose of a public institution may be modified whenever 
the people of a community see that modification is desirable. 
While not flexible in little things—the small points of ad- 
ministration—a system of public charities is frequently more 
susceptible of large adaptation than a system supported by 
endowments and private contributions. 

3. Under a just system of taxation all persons are compelled 
to contribute according to their ability. The stingy man is not 
allowed to thrive at the expense of his benevolent neighbor. 
The law is primarily an agency for bringing up the laggards 
in the march of progress; and when the community on the 
average wants benevolent work done, this is the method of 
pushing forward those who hang back. 

The chief disadvantages of public relief are the following: 

1. It is necessarily more impersonal and mechanical than 
that of private charities or of individual action. There is less 
kindness on the part of the giver, and less gratitude on the 
part of the receiver; and yet many cases occur where those 
who have received aid from the State have done so with thank- 
fulness, and with a feeling of gratitude to the community as 
a whole for providing the means of relief. 
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2. There is possibly some tendency to claim public relief as 
a right, and for the indolent and incapable to throw themselves 
flat upon it. This feeling will always assert itself whenever it 
is given an opportunity to do so. In the case of public charities 
it can be checked, as already indicated, by leading the pauper 
to feel that, while he can claim relief as a right, he cannot claim 
as a right relief enough to make him nearly so comfortable as 
the man who is self-dependent. 

3. In public charities officialism is even more pronounced 
than under private management. The degradation of character 
of the man on a salary set to the work of relieving the poor 
has been called one of the most discouraging things in connec- 
tion with relief-work, and perhaps it is especially true that 
public officials are likely to become hard and unsympathetic. 

4. It is possible to do so much relief-work, that while one 
set of persons is relieved, another will be taxed across the 
pauper line. This was palpably the case in England before the 
reform of the poor-law in 1834. Our own expenditures for 
charitable institutions have seldom reached the sums that make 
it possible to demonstrate the connection between the difficulties 
falling to the lot of the struggling, self-dependent members of 
the community, and the increase of taxation for the benefit of 
the destitute. But under our chaotic system of taxation it 1s 
usually true that the burden of supporting the State tends to 
diffuse itself along the lines of the least resistance; conse- 
quently, money which is raised for the relief of the poor may 
come out of pockets that can ill spare it. 

5. The final disadvantage of public institutions for the relief 
of destitution is the weightiest, at least in the United States. 
The disadvantage referred to is that the blight of partisan 
politics and gratuitously awkward administration often falls 
upon the work. City and county politics seem to degrade public 
charities even more than other branches of the local adminis- 
tration. Charitable institutions are spoils of an insignificant 
character, thrown frequently to the less deserving among the 
henchmen of the successful political bosses. The managing 
boards of the hospital and almshouse are not content with 
appointing the superintendent, and leaving the responsibility 
of minor appointments to him, but make a complete list of 
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employees, and force the superintendent to accept them. Fre- 
quently, says Mr. Low, where a board is divided, the majority 
meet and apportion the appointments among themselves, and 
then vote them through as the nominations of a caucus. “This, 
more than anything else, accounts for the frequency of inhar- 
monious boards.” The benevolent of a community can usually 
not do a better thing than to mingle in local politics enough 
to see that the local charities are not treated as spoils. 

Administration of Public Charities. State institutions 
have been comparatively free from this blight; although polli- 
tics have exiled men like Gundry from Ohio, and Drs. Gil- 
lette, Dewey, and Wines from Illinois. Politics also abolished 
the Board of Charities and Reform in Wisconsin, and substi- 
tuted the Board of Control, with salaries for all members. 
The bi-partisan board is by many not considered a remedy. 
The city and county of New York gives many examples of 
the futility of this device as a means of eliminating politics. 
In Indiana the political spoliation of the charitable institutions, 
and the resultant disgust of the intelligent part of the com- 
munity, has had influence, close observers believe, in turning 
the tide of election at one or two critical times. The State 
Board of Charity there succeeded, without any positive law on 
the subject, in securing the introduction of civil-service meth- 
ods in the selection of minor employees in many State institu- 
tions. 

Both in this country and abroad the administration of 
charities has been very greatly improved by the extension of 
the system of honor offices. These are offices in which no 
salary is paid the incumbent. The best and most efficient of our 
State Boards of Charity have members holding by this tenure. 
The directors, where there are special boards for the local 
hospitals and almshouses and other institutions, are frequently 
of this class. The only danger is that these boards, whose prin- 
cipal function is to select the salaried superintendent of the 
institutions over which they have control, or, in the case of 
State boards, a salaried secretary to do the work, will degener- 
ate into mere engines of the political boss, to be used by him in 
the distribution of spoils. Yet the danger of this is much less 
with unsalaried than with salaried boards; and their further 
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function of supervision and advisory interference with the 
management are usually more developed, provided that the 
members receive no salary. It is frequently found possible to 
secure for such boards the services of some of the best men 
and women in the community; and, where it is possible, it is 
usually better that both men and women should be upon each 
board. Appointment seems, as a rule, to secure better members 
than election. The term of office should be of considerable 
length, the members going out in rotation. 

In each commonwealth the fabric of the public charitable 
institutions rests upon the quicksands of the poor-law, which 
few study and probably none understand. It was said of the 
English poor-law, by the commission appointed to investigate 
its workings, that there was scarcely one statute connected with 
the administration of poor-relief which had produced the effect 
designed by the legislature, and that the majority of them had 
created new evils and aggravated those which they were in- 
tended to prevent.1 The same is substantially true in many of 
our own States, and especially in the older commonwealths, 
such as New York and Pennsylvania, where the legislatures 
have not been careful to repeal existing legislation when enact- 
ing new laws. The result is a tangle of statutes which cannot 
be rationally interpreted because they have no rational basis. 
The courts construe them from time to time, because they must, 
and not because they know how. The fact that, after years of 
giving out-door relief in Brooklyn, the whole system was 
decided to be illegal, shows the unsubstantial nature of the 
foundation upon which our system of poor-relief sometimes 
rests. 

In the Eastern States the English example has been fol- 
lowed, and laws regarding settlement are very complicated. The 
State Board of Lunacy and Charities in Massachusetts is busied 
to a very considerable extent in deciding where the burden 
of providing for particular persons should rest, whether upon 
the town, county, or State. In the Western States, while there 
may be a law defining residence, and another providing that 
only residents shall be relieved, these laws are almost never 
heeded. A dependent passes from township to township, from 

*Nicholls, History of Poor Laws, vol. 2, p. 250. 
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county to county, and from State to State, expecting to be 
relieved wherever he happens to need relief. It is a loose sys- 
tem; but it may be doubted whether the old system of settle- 
ments, as now administered in Massachusetts, is susceptible of 
adaptation to times when the mobility of the population is so 
enormously increased by facilities for transportation. 

Closely connected with the subject of settlement is the mat- 
ter of adjusting public burdens as between the various political 
units. The economical way is to make the locality bear all the 
burden, because then those who pay the taxes administer the 
relief, and are directly interested in keeping the amount as 
small as possible. This is the old English system. It has broken 
down in the case of the special classes of defectives—the 
insane, etc.—because there were not enough of each class in a 
given township or county to enable that political unit to provide 
for them properly. They were therefore gathered under State 
control, and at first the cost of supporting them was assessed 
upon the county or township from which they came. The diffi- 
culty of collecting these assessments, together with the fact 
that the local desire to save money resulted too often in the 
denial of relief needed, has led to the removal of an increasing 
number to the support of the State at purely State expense. 
The county is then anxious to foist as many of its dependents 
upon the State as possible, since it does not feel the added 
burden of State taxation. 

There will come a time, however, when the enormous ex- 
pense arising from the system of State-administered charities 
will be no longer bearable, and we shall have to seek methods 
of economy in the administration of these institutions. In some 
places, where the accumulation of expenses for these purposes 
has been recklessly allowed to increase for years, the legisla- 
ture has finally had a spasm of economy, and made a horizontal 
reduction to the injury of the service and the distress of many 
inmates. More commonly the State has undertaken to do a 
thing, for instance, to care for the insane, and then has 
not done it, the appropriations necessary for carrying out the 
plans not being made. Economy by either of these methods 
is distinctly wasteful as well as brutal; and it is to be hoped 
that the pressure of large expenditures for charities will 
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eventually force attention to the prevention of pauperism, and 
an attempt to remove its causes, instead of forcing reversion to 
the policy of letting suffering go unrelieved. 

Private Charities. By private charities we understand 
those that in their management are independent of the au- 
thority of the State, except that the same, as private individ- 
uals, may be subject to its general police and supervisory 
powers. A private charity may, or may not, receive public 
money in the form of a subsidy. Other funds conie either from 
voluntary contributions, or from the proceeds of legacies or 
endowments. We concern ourselves here chiefly with the first- 
mentioned method of obtaining money. 

The art of inducing men to give has been practised ever 
since charity began, and at all times one of its most constant 
features has been religious or ecclesiastical influence. The 
motive of the giver frequently deteriorated, and became the 
selfish one of securing merit for himself, instead of the un- 
selfish one of benefiting the one to whom alms was given. 

At the present time, it is still the church that is the most 
powerful agent in inducing people to give. Whether charities 
are identified with any particular denomination or not, it is 
usually, though of course not uniformly, the people of the 
churches that support them; and of all the churches the one 
that still induces the largest amount of giving in proportion 
to the means of those who give, is no doubt the Roman 
Catholic. This is the church which has succeeded best in in- 
ducing people to give not only money, but service. The reli- 
gious orders of the Roman Catholic Church are still unequalled 
in the amount of this kind of contribution to the care of the 
poor. The orders that have had the largest development in 
the United States are the Sisters of Charity; certain of the 
teaching orders, which serve chiefly in charitable institutions; 
the Little Sisters of the Poor, who maintain homes for the 
aged; the Sawurs de Bon Secours, who nurse the poor in their 
own homes. The order best known is that of the Sisters of 
Charity, who conduct almost any form of work that seems to 
need doing, according to the needs of the locality to which 
they are sent. In the building up of hospitals, the nursing 
orders of the Catholic Church have been particularly success- 
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ful; and their personal devotion leads them to render espe- 
cially important service in times of pestilence. 

Of Protestant denominations, there are few in the large 
cities, where destitution is a problem, that have not done 
something for the care of the poor. The preventive and educa- 
tional work, in proportion to other kinds, has been more 
largely undertaken by the Unitarians than by any other de- 
nomination. The great hospitals are likely to be supported by 
whatever denomination has the largest wealthy membership in 
any large city. There has been a great increase in the beneficial 
activity of the various churches within the last ten or fifteen 
years. 

An unfortunate feature of the work of American churches 
is interdenominational competition, which induces many of 
them to develop their charities as engines of church extension. 
This can be, and sometimes is, carried so far as to make their 
charities a nuisance. The condition of things does not, however, 
seem to be worse than in countries having a single church. In 
the latter, ecclesiastical orders within the church compete one 
with another. 

Next after religious influence, pure and simple, the most 
powerful of the secondary motives that induce men to give 
money for charitable purposes is possibly social influence. Many 
of the large charities of our cities are officered, so far as 
boards of management are concerned, by fashionable or other- 
wise influential people; and to contribute to the charities of 
the locality is one of the means by which social advancement 
is secured. A long chapter, and conceivably one of some value, 
might be written on the methods of raising money for chari- 
ties by means of balls, entertainments, oyster suppers, and 
other devices for inveigling money from the pockets of those 
who would not otherwise contribute the same amounts. 

A third influence that is brought to bear in order to secure 
contributions for private charities is that of persistent teasing 
or other skilled solicitation on the part of paid collectors work- 
ing on a commission. 

Finally, the most powerful motive that influences contribu- 
tions to private charities is that of benevolence, properly so- 
called. It is not more certain that there are large sums seeking 
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‘nvestment in ordinary industry than it is that there are large 
sums which the holders would gladly give for the promotion 
of the public good, if they could find ways of bestowing such 
sums that they were sure would result in helpfulness. In order 
to. obtain possession of a portion of this really large fund 
which is intelligently given or intelligently withheld, the man- 
agers of a charity must not only do thoroughly good work, 
but must contrive to let it be known that they are doing such 
work. The methods of philanthropic advertising, using the 
word advertising in a distinctly honorable sense, are various. 
The best introduction that a charity can have to the benevolent 
people of the community is the gradual diffusion from one in- 
telligent person to another of the opinion that the charity is in 
fact doing something that is worth while. Beyond this, most 
of the non-sectarian charities and those operating under the 
guidance of Protestant denominations issue annual reports. As 
a rule, it does not pay a society to economize by a failure to 
publish such a report. In order to reach the most influential 
members of the community, it must be well prepared, well 
printed, and discreetly distributed. Many societies publish their 
own condemnation in their annual reports, and many more 
fail to publish anything that commends them to the intelligent 
part of the community. The perpetual re-using of stereotyped 
phrases, the filling up a report with the cant of philanthropy, 
and having the reports year in and year out substantially in the 
same form, from which the essential facts regarding efficiency 
are omitted, brands the society as unprogressive and unsatis- 
factory. In addition to the annual reports, a great many so- 
cieties issue circulars, and even periodicals, explaining their 
work as it develops. Great use is also made of the daily and 
weekly press, but this is frequently not as wisely used as 
would be for the good of the institutions. What the daily press 
wants is news; and there is usually, or at least there should 
usually be, a considerable amount of news about the develop- 
ment of any large charity. To offer this in a way that makes 
it available for the daily press, is to offer exactly the material 
which will do the most good when printed. It is of no ad- 
vantage to a paper, nor to an institution sending the copy, to 
print a “lot of gush” about some charity. 
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In order to commend the work of a charity to the favor of 
the most intelligent part of a community, it is essential that 
no attempt should be made to do the work too cheaply. “Cheap 
and nasty” is a phrase that can be applied to charities as well 
as to merchandise. Just as a physician cannot afford to begin 
practice without a proper preparation for his work, and without 
the facilities in the way of library, instruments, and office that 
are necessary in order to do his work well, so a charity will 
not, even from the financial side, find it wise to undertake to 
do for seven thousand dollars a work that can only properly 
be done for ten thousand. It is usually easier to manage the 
finances of a society that insists on having a revenue adequate 
to the work that it is doing—that would in fact go out of 
existence rather than proceed otherwise—than it is to manage 
the finances of a society that consents to half do its work 
because of an inadequate income. 

The advantages of private charities over public ones are 
that they afford on the average a somewhat larger share of 
personal sympathy, that their benefits cannot logically be 
claimed as a right (although they often are so claimed), that 
they do not oppress the poor by increasing taxation, and that 
they are supposed to bring a somewhat smaller degree of 
degradation to the recipient of relief. The disadvantages of 
this style of support are that it sometimes leads charities to 
resort to sensationalism to obtain contributions, that it some- 
times results in undue plutocratic influence in the administra- 
tion of the funds,? and that in some cases the amount ob- 
tained is inadequate to the work that should be done. This last 
was probably what led to the break-down of private relief at 
Elberfeld, and compelled the substitution of public relief. It 
is not found, however, as a rule in this country, that the funds 
shrink during times of depression so as to make contributions 
less when the need is greatest. This is a danger often antici- 
pated without cause. It should be said, also, that where private 
charities have developed to a very large extent they are as 
mechanical and as badly administered as public charities, and it 
is less easy to reform them. This was the case in France before 


2 Contributors to the English “voluntary” hospital sometimes have an 
undue influence in deciding who shall be admitted. 
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the Revolution, and in Italy before the recent secularization 
of charities. It is just as possible to pauperize a population 
through private charities as through public ones, as the example 
of Italy especially proves. Usually, however, when great abuses 
grow up in connection with charities, it is because they are 
heavily endowed; and this subject is to be treated in the next 
chapter. 

In conclusion, it can only be reiterated that private charities 
are especially useful along lines of philanthropic experimen- 
tation. People with ideas in advance of those of the general 
community can find through private charities an opportunity 
to experiment, and, by results, to satisfy the community as 
a whole of the need and of the possibility of doing a certain 
work. Private charities are not suited to the administration of 
large funds, and the doing of a large volume of work, unless 
they are made amenable to state regulation. 


“CHAPTER XIV. 
ENDOWMENTS AND SUBSIDIES 


The “Dead Hand.” When those who support a charity 
find it difficult to raise the funds they need, and are weary 
with unsuccessful applications for contributions ; when, further, 
they dislike to turn to the public treasury because of the stigma 
attaching to public relief, their wish is apt to be that their 
charity were adequately endowed. Then, they think, they 
could give their whole time to the administration of the funds, 
instead of giving so much of it to securing funds. It seems 
as though their hands would be free for very large usefulness, 
and the benefits of the institution might be indefinitely ex- 
tended. It consequently happens that the annual reports of 
nearly every charitable association which is supported by vol- 
untary contributions contain, in a conspicuous place, a form of 
bequest by means of which anyone so inclined may, without 
inconvenience, insert a provision in his will, leaving property 
to this particular charity. There is also a feeling in the com- 
munity that one who leaves his wealth to charity has done a 
commendable thing, and there is a great tendency in the older 
portions of the country for endowments to accumulate rapidly. 
Nothing is done to discourage the movement on account of 
the feeling that it should be as untrammelled as possible. Yet 
no other country has ever permitted entire freedom in the 
granting of charitable bequests without finding, in the course 
of years, or of centuries at most, that the wealth of the country 
was coming to be too largely administered by the “dead hand.” 
In the United States there are special dangers in laxness in 
this matter, by reason of the provision of our Federal Consti- 
tution which forbids States to pass laws impairing the obliga- 
tion of contracts. This makes it especially difficult for us 
to modify the system that is now developing. In England, 
whenever Parliament sees fit to change the administration of 
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an endowment, or even to sequester its revenue for other 
purposes than those of the testator, Parliament can do as it 
will; but that is out of the question with the State legislatures 
in this country. If a charitable establishment has a charter in 
which the State has not reserved the right to amend or repeal 
it, then, under the Dartmouth College decision, that charter 
is a contract with the State, which the latter cannot alter with- 
out the consent of the corporation. 

Owners of property frequently feel as if they had a “natural 
right” to provide for its bestowal in perpetuity. Exactly why 
people should expect to be allowed to manage their property 
after they are dead and can no longer use it themselves, it 
is hard to see; at least, it is hard to see why a community 
should think itself bound to accord them the privilege that is 
to make them: legislators in perpetuity, regarding the disposi- 
tion of a certain amount of wealth, which they happen at the 
time of death to possess. One feeling may perhaps be that 
the person who leaves money to charity acts only from com- 
mendable motives, and that his will should therefore be re- 
spected. But even if it were true that they always acted from 
good motives, it would have to be remembered that “hell is 
paved with good intentions,” or, as the Bible puts it, “There 
is a way which seemeth right unto a man, but the end thereof 
is death.” 

But their motives are not always commendable. Hobhouse 
gives the following analysis of the motives of decedents who 
leave money to charity.? 

1. Love of power, ostentation, and vanity. 2. Superstition. 
The influence of this extends far beyond the Catholic Church, 
and leads people who have done little good in their lives to 
attempt to do a great deal by the disposition of their wealth 
after they can no longer control it personally. 3. Spite. “An 
appreciable number of men,” says Hobhouse, ‘“‘and perhaps 
more women, especially those who are childless and have been 
teased by expectant legatees, are on bad terms with their rela- 
tives. Now, the only way to disinherit your legal heirs is to 
give your property to some one else; what, then, so obvious 
as to give it to charity?” 4. A fourth cause, which Hobhouse 


*Hobhouse, The Dead Hand, pp. 15-20. 
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thinks is far inferior in extent of operation to the first two 
mentioned, is the honest belief on the part of founders that 
their disposition of property is best calculated to benefit their 
country. This is patriotism, or philanthropy, or public spirit. 

But irrespective of their motives, or the wisdom of testators, 
endowments are not likely to accomplish as much good as is 
expected of them because the character of boards of manage- 
ment is not all that could be desired, and because of a ten- 
dency to officialism, which develops when any society finds 
-its economic existence assured. 

The expenses of administration very frequently eat up the 
greater part of the income. While this is not the worst possible 
result, it still indicates in many cases a waste of the income 

‘ consumed.” 

Regulation of Endowments. Three things are necessary 
in the proper regulation of these endowments. 

1. The restriction of endowments. Our law at present 
declares endowments invalid for superstitious or immoral 


?Mr. Johnson, in the article referred to, points presumably to Girard 
College as an example of extravagance in the administration of a charitable 
trust. At this college, which is really an industrial school for boys, accord- 
ing to the account of it given by Mr. Alden, “History of Child Saving,” 
pp. 70-75, about three million have been spent on the construction of build- 
ings which are of white marble. “The central or main building is the 
finest specimen of pure Greek architecture in America.” The endowment 
fund of this institution is now considerably over $15,000,000 (Johnson esti- 
mates it at $20,000,000), yielding a gross annual revenue of about $1,500,000. 
There are less than 1,600 boys in attendance, about 150 leaving “College” 
each year. By comparison of such figures as these with those of the great 
universities, it will be seen that an enormous amount of money is invested 
in the education of comparatively few boys. One of the absurdities likely 
to cluster about endowments is found in connection with Girard College. 
“No minister of any sect is ever to be admitted within the premises, as the 
founder wished to ‘keep the tender minds of the orphans who are to derive 
advantage from this bequest free from the excitement which clashing doc- 
trines or sectarian controversy are apt to produce.” Johnson, in the article 
quoted, recalls Dickens’s description of “a place for the entertainment of 
‘seven poor travellers’” at Rochester, England. The accommodations for 
the keeper had improved, and those for the travellers had gradually de- 
teriorated; and it was in contemplation, when he visited it, to build a 
shed outside for the travellers, and then the keeper would have a com- 
fortable house, and those whom the house was built for would be entirely 
out of it. At the time of his visit only about one-thirtieth of the annual 
revenue was expended on the purposes commemorated in the inscription 
over the door, the rest being handsomely laid out in chancery, law ex- 
penses, collectorship, receivership, poundage, and other expenses of manage- 
ment highly complimentary to the importance of the seven poor travellers.” 
Charities Review, vol. 1, p. 156. 
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purposes. This is a limitation left over from the time of the 
Reformation. It was established especially to prevent perpetual 
payments for prayers for the dead. Surely we have advanced 
far enough at the present time so that foundations for the dis- 
tribution of indiscriminate doles might also be prohibited. As 
the problems of poor-relief are better worked out, there should 
be some authority to pass upon the wisdom of endowments, 
and to allow them to take effect or not according as public in- 
terests would or would not be served. : 

2. There must be a public supervision of endowments. This 
is necessary to prevent abuses from which inmates or institu- 
tions may suffer, as well as to prevent the misapplication of 
funds, and their use by private parties. There are very few 
States in this country that have any provision for visitation of 
endowed institutions. The English law, that the founder and 
his heirs and assigns shall be the visitors, obtains; but this 
visitation is not adequate, and should be supplemented by that 
of some responsible public official. The State Board of Chari- 
ties is the proper authority where such a board exists. 

3. It is necessary to provide for the revision of endow- 
ments. Times change. An endowment providing for the ransom 
of the captives of the North African pirates may have benefited 
some individuals for a time after it was made, but to provide 
for a similar expenditure in perpetuity was an absurdity. An 
endowment for superannuated wool-carders continued to sup- 
port warden and bedesmen long after wool-carding had ceased 
to be an occupation. An endowment of 1683 for seven poor old 
men of the Protestant religion in the Asylum of the County 
of Cork, that had been soldiers and were unable to work, is 
handed down to a time when sufficient Protestant soldiers can- 
not be found in Cork to exhaust the income of the charity, and 
there is at present an accumulated fund of £2,300. There is a 
fund in Stirling worth £5,400 a year, which was given when 
certain trades and crafts possessed a monopoly in the town, 
for the indigent members of these guilds. The income of the 
charity became so great that it was distributed among the mem. 
bers of the guild irrespective of poverty and even of residence. 
In 1869 it was found that of the 412 members, 369 were recip- 
ients of the charity, and some of these were soldiers in Aus- 
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tralia. Endowments for teaching children to card, spin, and 
knit are of small use at the present time, or a foundation for 
the supply of spinning-wheels is not of any particular value.* 
Changes in religion, politics, and knowledge, as well as in in- 
dustry, leave old endowments supporting something that is 
useless or worse, and there must be public authority for revis- 
ing them. 

Limitations upon the powers of testators will not lessen the 
amount that is given in charity eventually. They may keep a 
‘man whose motive is vanity, who is set in his own way and 
wishes to perpetuate his own will, from giving money to chari- 
ties. He will see that public officials may interfere with his 
plans or whims. But those whose aim in leaving wealth is to 
benefit their fellows will look upon it as an advantage that, if 
their ideas are found not to be sound with the passage of years, 
there will be public authorities having power to modify and 
make useful their bequests. 

Public Subsidies to Private Charities. When contribu- 
tions are hard to get, when fairs and balls no longer net large 
sums, and when endowments are slow to come, the managers 
of private charities frequently turn to the public authorities 
and ask for a contribution from the public revenues. On the 
other hand, when local or State legislatures see the annual ap- 
propriation bills increasing too rapidly, and when they see ex- 
isting public institutions made political spoils, and the admin- 
istration wasteful and inefficient, they are apt to think of giving 
a subsidy to some private institution, instead of providing for 
more public buildings and more public officials. The former 
course is cheaper at the time, and seems to promise better ad- 
ministration. 

On Feb. 2, 1893, while the Senate of the United States 
was sitting as town council for the City of Washington, a 
member moved to amend the appropriation bill by inserting 
a proviso that almshouse inmates or other paupers and destitute 
persons who might be a charge upon the public should be 
turned over to any private institution that would contract to 
provide for them at ten per cent less than they were then cost- 


? For the foregoing and other examples of futile or mischievous charities, 
see Kenny, Endowed Charities, pp. 160 ff. 
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ing the District. Senator Call, who introduced the amendment, 
explained that it was in lieu of one which had been rejected 
at the previous session of Congress, whereby he had sought 
to have $40,000 of public money given to the Little Sisters | 
of the Poor, to enable them to build an addition to their Home 
for the Aged. He defended the original proposal on the ground 
that this sisterhood cared for the aged poor better and more 
cheaply than the almshouse, and that the existence of their 
institution had saved to the tax-payers of the District in the 
last twenty years a sum believed to be not less than $300,000. 
It was not a novel plea; for Congress had already appropri- 
ated, since 1874, $55,000 to aid the Home for the Aged of the 
Little Sisters of the Poor; and each year the District appro- 
priation bill had included subsidies for a large number of pri- 
vate charitable institutions, some of them avowedly under sec- 
tarian management and others not. How far the tendency to 
grant public subsidies to private charities had gone in the Dis- 
trict of Columbia is in some sort indicated by the following 
table: : 


DIstTRIcT oF CoLUMBIA APPROPRIATIONS FOR PuBLIC AS COMPARED 
WITH PRIVATE CHARITIES. 


NUMBER OF 
INSTITUTIONS APPROPRIATION FOR MAINTENANCE 
1880 1892 1880 1892 Increase 
Biblice se. 7 8 $78,048.82 $119,475.05 160% 
Privates ic ors 8 28 46,500.00 117,630.00 253% 
lotalszeteermeeue an $124,548.82 $237,105.50 


APPROPRIATIONS 13 YEARS, 1880-1892. 


Construction and 


Construction Ui aintanauce Maintenance 

Public .......-. $155,130.70 $1,296,125.95 $1,351,256.65 
EIN ALE oc.» iio jac 300,812.53 840,940.00 1,141,752.53 
Totaletee es $455,943.23 $2,137,065.95 $2,493,009.18 


The government of the District of Columbia is, of course, in 
many respects unique; but this tendency to vote public money 
to private charities is by no means peculiar to it. The best 
known example of persistence in the policy of reckless sub- 
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sidies to private institutions is that of New York. A single 
institution in this State, officered by a religious order, receives 
from the city government more than $260,000 per year. A list 
of over two hundred private institutions for orphan children 
and the friendless in New York State shows that, of their 
total revenue, but $1,225,104.69 was derived from legacies, do- 
nations, and private contributions, while more than twice as 
much, namely $2,664,614.40, came from the tax-payers of the 
State, the counties, and the cities. A great part of the money 
-handed over for disbursement to private institutions goes for 
the support of dependent children. 

According to Mrs. Josephine Shaw Lowell, the administra- 
tive results of this policy in New York City have been to build 
up the private eleemosynary institutions of the State at the ex- 
pense of the public ones. She gives the following statement 
covering a series of years to show this: 


For Prisoners For Paupers 


and in Private 
Year Population Public Paupers Institutions Total 
1850 ......-- 515,547 $421,882 $9,863 $431,745 
TO OOM ee creche. s 813,669 746,549 128,850 875,399 
je 1 ae aa 942,292 1,355,015 334,828 1,690,443 
NOOO me ee.sivs 1,206,577 1,348,383 1,414,257 2,761,040 
RECON am else ers 1,600,000 1,949,100 1,845,872 3,794,972 


After showing how ruthlessly the estimates for the public 
charities were cut by the Board of Estimate and Control, she 
says: “The point to which I wish to call attention is that the 
city continues, at the bidding of the Legislature, to pay, with- 
out protest, year by year, increasing sums for the support of 
public dependents under care of private persons in private in- 
stitutions, many of whom, but for this provision, would prob- 
ably not be dependent at all, while at the same time the public 
dependents under the care of public officers in public institu- 
tions are housed in buildings which are in danger of falling 
down and are a discredit to the city.” * 

In 1889 the Legislature of Pennsylvania appointed a special 
committee, which investigated very fully the management of 
the charitable and correctional institutions of the State, and 


* State Charities Record, April, 1891. 
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especially the methods employed by such institutions in securing 
public appropriations. The constitution of Pennsylvania for- 
bids the granting of public funds to “sectarian” institutions ; 
but the word “sectarian’’ is not defined, and the report of 
the committee shows a strong tendency to increase the number 
and amount of the State subsidies granted to private charities. 
This tendency is characterized as an “insidious danger.’ The 
committee tabulated the expenditures during a series of years 
for charitable and correctional purposes, amounting to about 
$37,000,000 and found that nearly a third of it went to private 
institutions. 

In Pennsylvania it is found that such institutions tend more 
and more to be managed by a few persons who really choose 
their successors, and the State which grants them millions has 
not even the membership vote of a private individual who pays 
one, two, or three dollars annually as dues. Just before the 
advent of a superintendent of charities in the District of Co- 
lumbia, a Congressional committeeman thus described the atti- 
tude of subsidized institutions towards the government: 


There is a universal feeling that, while Congress must furnish 
the money, each society must have absolute control of the expendi- 
tures ; and none of them are willing to submit to any visitation or 
control of such expenditures, or even any auditing of the ac- 
counts. The beginning and end of their connection with Congress, 
in their eyes, seems to be, “Give each one of us so much money, 
and let us do what we please with it.” 


This fact, that there is a clear-cut distinction between public 
and private charities, but none between sectarian and non-sec- 
tarian charities, is one that those who shudder at every symp- 
tom of public aid to sectarian schools would do well to recog- 
nize. Protestants are willing to tease legislators for public 
money on behalf of a hospital or an orphan asylum in which 
they are interested, urging that it is “doing good,” and that it 
is preventing crime and pauperism, and so saving money to the 
tax-payers. They do not see, or will not acknowledge, that the 
same could be said of a parochial school, and that the claim 
which they set up that their own institution is “non-sectarian” 
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is equivocal and unfair, and one which in practice the courts 
have never been able to make definite. 

Arguments for Subsidies. A tendency could hardly have 
gone so far as has that to grant public subsidies to private 
charities, without there were in favor of it many considerations 
of great force, either apparent or real. As favoring this policy, 
the consideration which is first and foremost in the minds of 
‘practical’ people is the matter of economy. Especially where 
the number of dependents in a given class is small, it is cheaper 
to hire them cared for than to establish an institution for them. 
This is the reason that in most small towns a private hospital 
is subsidized instead of one being erected at public expense; 
but, when we find a great city like Brooklyn depending entirely 
on subsidized hospitals for the care of its sick poor, this argu- 
ment is inapplicable. Economy, however, may result from other 
causes, as when the private institutions are administered by 
religious orders, the members of which receive no pay except 
their support. Even in institutions not officered by members of 
a religious order, the salaries are apt to be lower and all the 
items of expense to be more closely scrutinized than in a public 
institution. Add to all this the further fact that frequently pri- 
vate contributors aid in the support of a private institution, 
and we see how great may be its advantage on the side of econ- 
omy. To the real economies of this method of operation should 
be added the apparent economies when a private institution is 
willing to make a very low bid, to make great temporary sacri- 
fices, in order to get the subsidy system introduced—in order 
to establish connections between itself and the public treasury. 

Secondly, it is urged that private institutions, especially those 
for dependent and delinquent children, have a better effect upon 
the inmates than can public institutions. For one thing, dog- 
matic religious instruction can be given. For another, the spirit 
of self-sacrifice that pervades a private institution has a good 
effect upon the inmates, and is contrasted with the cold and 
officialized administration of the public institutions. Connected 
with this, as also with the matter of economy, is the fact that 
boards of trustees and of lady managers and visitors give 
freely of their time and energy and sympathy in aid of private 
undertakings. 
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Thirdly, it is urged that, by subsidizing private institutions, 
we free them from the blight of partisan politics and the spoils 
system. The miserable political jobbery connected with so many 
almshouses and insane asylums and other public charitable in- 
stitutions is pointed out, and we are asked to shield as many 
as possible of the State’s dependents from similar evils. In the 
matter of educating the blind and the deaf and the dumb, the 
private institutions managed by close corporations or by cor- 
porations of contributing members are thought to have been 
more successfu! than public institutions for similar purposes. 
The specialists needed to conduct them properly prefer to work 
for a private corporation, as their tenure is more secure, and 
it is easier to map out and pursue a policy of steady develop- 
ment and improvement. 

A fourth consideration is, that by means of subsidies we 
aid the poor without attaching to them the stigma of pau- 
perism. A home for the aged is more respectable than an alms- 
house, and a private protectory or industrial school is supposed 
not to discredit the inmates as much as a public reform school. 

Arguments Against Subsidies. But this last mentioned 
consideration brings us to a turning-point, for it is urged 
against such subsidies as well as in favor of them. It is urged 
that private institutions receiving public money promote pau- 
perism by disguising it. Children who would support aged par- 
ents rather than allow them to go to the almshouse, desert them 
promptly when some provision is made for them that is osten- 
sibly more honorable. Parents unload their children upon the 
community more recklessly when they know that such children 
will be provided for in private orphan asylums or protectories, 
where the religious training that the parents prefer will be 
given them. And thus we reach the first great objection to 
granting public subsidies to private charities. While it may be 
cheaper to provide thus for each dependent during a year, yet 
the number of dependents increases so rapidly that eventually 
the charge upon the public is greater than if the alternative 
policy were pursued. The results are most astounding, where, 
as in the case of dependent children in New York, the managers 
of each institution are free to admit children and have them 
charged to the community. In New York City any one of many 
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private institutions can receive any child, either temporarily 
or permanently, and collect a stated amount per week from the 
local authorities. For a large institution, there is a profit in 
taking care of children at the rates fixed. The larger the insti- 
tution the greater the per capita profit. “A study of the reports 
made by these institutions to the State Board of Charities 
shows that at least nine of the twenty-three institutions re- 
ceived more money from the public funds during the year end- 
ing Oct. 1, 1892, than was expended by them during the same 
-period for the maintenance of all the children in the institutions 
(including some for whom the city does not make per capita 
payments, but whom, as is thus shown, it does nevertheless 
actually support) ; the excess of appropriations from the public 
treasury over the cost of maintenance of the children varied in 
different institutions from $63 in one institution to $24,300 in 
another; the total excess of appropriations from the public 
funds over the cost of maintenance being in these nine institu- 
tions $65,498.” . 

In the second place, the argument from economy in support 
of the subsidy system is negatived by the fact that under this 
system there must be so many duplicate institutions. In Mary- 
land, for instance, there are two reformatories for boys within 
a mile of each other, and two for girls, both in Baltimore. 
Catholics manage one pair of institutions, and private Protes- 
tant corporations the other. Besides this inevitable line of cleav- 
age between Protestants and Catholics, there are various causes 
of institutional fission resulting from medical or social sec- 
tarianism. Many charitable institutions have been established 
less from brotherly love than from a quarrel in the board of 
managers in an older institution. This, together with the influ- 
ence of individual ambitions, has led especially to the estab- 
lishment of a great number of medical charities. When the 
public begins to grant such favors, it is hard to draw a line. 
As a United States senator once said in speaking of the situa- 
tion in the District— 


The very fact that Congress makes these appropriations has 
caused, to a great degree, the multiplication of the organizations. 
A few people getting together who are desirous of doing char- 
itable work, or who have discovered some special need, or who are 
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dissatisfied with some feature of some existing institution, instead 
of adding to or modifying such an institution, will start a new 
one, because they can appeal directly to Congress for the money 
necessary to begin it, and can base their claim on the ground 
that they are just as good as some other association already on 
the list. 


A third reason for objecting to the subsidies we are con- 
sidering is, that when voting upon them the legislator must 
resist special pressure. He has not a clear-cut question of a 
given service to be rendered balanced by a given expenditure, 
but it becomes partly a question of offending or favoring some 
sect or nationality. The contention that the subsidy system 
takes the charitable institutions out of politics seems to be un- 
sound. On the contrary, it drags them into politics in a new 
and unfortunate way—in a way that is found in practice to 
give great scope to log-rolling and kindred expedients. Often 
those applicants most skilled or most personally attractive were 
most successful, and sometimes the committees were obliged 
to average their gifts. After such a policy has been entered 
upon, it cannot be altered without injury to great vested inter- 
ests, and without giving offence to large and powerful constitu- 
encies. 

A fourth objection to the subsidy system of supporting chari- 
ties is that it tends to dry up the sources of private benevolence. 
Individual contributors dislike to have their mites lost in the 
abundance of a public appropriation. Almost without exception 
those institutions that have received public aid the longest 
and the most constantly receive least from private contributors. 
In looking up the history of a considerable number of institu- 
tions, it was found that, after the public became a contributor, 
private contributions fell off from year to year, not only rela- 
tively, but absolutely, and in some cases ceased altogether. 

Mrs. Lowell states that, of the 18,900 children supported 
by charity in New York City, 2,700, or one-seventh, are sup- 
ported in private institutions at private expense (14 per cent 
of the total expenditure), and that 1,200 are supported at pub- 
lic expense in public institutions. Of the total expenses for all 
purposes of the twenty-three institutions caring for the re- 
maining 15,000, 8.8 per cent is contributed by private benevo- 
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lence. From this it appears that 21 per cent of the expense of 
caring for dependent children is borne by private benevolence, 
while 79 per cent is borne by the city. In Philadelphia, under 
a different system, the proportion borne by private benevolence 
is 97 per cent. In New York one institution, that received in 
1892 $250,000 from the city, received from private sources 
less than $500; and in the case of twelve institutions the re- 
ceipts from private sources were less than 5 per cent of the 
total expenditure.® 

This brings us to a fifth reason for objecting to the granting 
of public subsidies to private charities. It frequently does post- 
tive harm to a charitable institution, and sometimes wholly de- 
stroys its usefulness. An institution that receives no public 
money is freer in all its operations, and is more highly valued 
by those who sustain and manage it. The beneficiaries also feel 
differently toward their benefactors. When visiting one subsi- 
dized institution the request was made that nothing should be 
said before the inmates that would inform them that the 
institution received any public money. One could understand 
the wish, and presume that the inmates would work more faith- 
fully, be more grateful for favors received, and finally “turn 
out better,” because they were kept in ignorance of the fact. 
Yet we may doubt the possibility or propriety of thus using 
public money, and at the same time trying to conceal the fact 
of doing so. By no hocus-pocus of subsidy-granting can we 
make taxation do the work of self-sacrifice. 

It should be remarked that the several States and munici- 
palities have entered upon this policy of subsidizing private 
charities without deciding to do so, and even without perceiv- 
ing that a decision was called for. Each request for a subsidy 
has been treated as a matter of administrative detail, involving 
no principle, and not significant as a precedent. The resultant 
system, as it is applied to the care of dependent children in 
New York City, is about as business-like as though the city 
should try to get its streets paved by announcing that any regu- 
larly incorporated association that should pave a given number 
of square yards of street—location, time, and method to be 


®See Conference on Care of Dependent and Delinquent Children, New 
York, 1893, pp. 164, 165. ° [bid., p. 165. 


194 American Charities in the “Nineties 


decided by itself—should receive a given amount from the 
public treasury. The Washington system is theoretically looser, 
but practically not so bad. It is as though private associations 
were allowed to do paving at their own discretion, and then, 
on coming to Congress and teasing with sufficient skill and 
pertinacity, they should be given subsidies on the general theory 
that they were “doing good” and rendering “public service.” 

This is subsidy granting at its worst. At its best, the govern- 
ment must attend to three things: First, on behalf of the poor 
as well as the tax-payers, it must provide for the thorough 
inspection of subsidized institutions, and the systematic audit- 
ing of their accounts. This work cannot be done by grand 
juries, or legislative committees, or ex-officio inspectors, who 
may from time to time thrust their inexperienced noses into 
matters which they know nothing about. The work of inspec- 
tion must be done by some thoroughly experienced and other- 
wise suitable administrative officer, who is definitely responsible 
for the thoroughness of his work. Second, the State must keep 
in the hands of its own officials the right of deciding what 
persons shall be admitted to the benefits for which it pays, and 
how long each person may continue to receive those benefits. 
If it pays for beds in a hospital, one of its own officials should 
have entire control of admitting and discharging the patients 
cared for. This is necessary in order that “there may be some 
gauge of indigency, and some assurance that the gauge will 
be used.” Third, subsidies should only be granted on the prin- 
ciple of specific payment for specific work. When any one of 
these three conditions is lacking, the policy of subsidy granting 
is necessarily pernicious. 

But even at its best, and with these safeguards, the policy 
of granting public subsidies to private charities is one of doubt- 
ful expediency. There is ground for thinking that, if the State 
is too big and awkward to do a given work, it is also too big 
and awkward to decide properly whom it shall subsidize in 
order to get the work done. All that can be said against sub- 
sidies in general can be said against this form of subsidies, 
and more; because here we have to deal with religious, medical, 
and social sectarianism, and because we are giving over the de- 
fenceless to the care of the irresponsible. As a transition policy 
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for growing communities, or for new and developing varieties 
of benevolent work, it may possibly have its place; but it 
should never be entered on inadvertently, for while all its ad- 
vantages and economies are greatest at the beginning, the dis- 
advantages and dangers of it increase as time goes on. Those 
who would entirely avoid establishing any precedent whatever 
for the voting of public money to private schools can take 
properly but one course. That course is consistent opposition 
to any and all public subsidies to private charities. 


CHAPTER XV. 
ORGANIZATION AND SUPERVISION OF CHARITIES 


State Boards of Charities. Soon after the conclusion of 
the Civil War, there was a movement in some of the older and 
wealthier States to establish public supervisory agencies known 
as State Boards of Charities. This was part of the general 
tendency to amplify and improve the administrative machinery 
of our State governments. The creation of boards or commis- 
sions for the care of the public health, the collection of sta- 
tistics regarding labor, and similar purposes, were inaugurated 
at this time. The first board for the supervision of charities was 
established in Massachusetts in 1863, and Ohio and New York 
followed with similar boards in 1867. Illinois, Pennsylvania, 
and Rhode Island established boards in 1869. We now have 
nineteen States with organizations of this character.1 Most of 
the boards established in later years, for instance, since 1880, 
have been in the new States of the West; and the movement 
for their establishment seems to have come to a standstill in 
States that were in full operation at the close of the war. In- 
diana, however, established a board in 1889. 

In the main, these State Boards of Charities are of two gen- 
eral types, one having the powers of supervision and report 
only, and the other having powers of control over the charitable 
institutions of the State. Typical boards with the latter method 
of organization are now found in Rhode Island, Kansas, and 
Wisconsin. Boards with executive powers are usually made up 
of salaried members, limited in number—usually not more than 
six—who are the trustees of the public charitable institutions 
which they inspect, and of which they appoint superintendents 
and other officers. Boards without executive power are usually 
composed of honor officers. The number is sometimes consider- 
able, as in the case of New York, where one member is ap- 


* See the list of members of the State Boards, N. C. C., 1893, pp. 467-469. 
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pointed from each judicial district in the State. These unsal- 
aried boards, with powers of supervision and report only, are 
necessarily made up of persons willing to give to the work a 
considerable amount of time for no other return than the pos- 
sible payment of their expenses. Each board, as a rule, ap- 
points a salaried secretary who is a permanent officer, or should 
be permanent, and who attends to the routine work of the office. 
These secretaries of State Boards of Charities have been the 
moving force in organizing the National Conferences of Chari- 
-ties, and many of them are as eminent specialists as this coun- 
try has produced. It has usually been found easier to keep 
politics out of these unsalaried boards. The supervisory board 
in the case of Wisconsin has been abolished to make way for 
politically appointed receivers of salaries. In Illinois an eminent 
specialist has been removed from the position of secretary for 
political reasons only. As a rule, however, there is “not enough 
in it” to induce politicians to make much of a fight to secure 
control of one of these advisory boards. They consequently 
have a greater degree of stability, and from this fact they have 
a much greater influence. Where officials are changing very 
frequently, as is the case with our State legislators, and for 
the most part with our State executive officers, a group of 
men whose position is relatively permanent, and who from year 
to year accumulate experience, and clarify their ideas as to what 
is necessary, can carry out plans of reform that would be im- 
possible to a rapidly rotating board, even assuming that its 
members were of equal ability and devotion. 

This does not imply that certain executive duties, such as the 
removal of foreign paupers from the State, as in New York 
and Massachusetts, and the care of certain classes of depend- 
ents, as in-the case of dependent children in Massachusetts, and 
the removal of the insane from hospital to hospital within the 
State, as in Illinois and elsewhere, may not be ingrafted upon 
advisory boards without changing their general character. In 
some States, where it seems best to centralize the executive con- 
trol of certain large classes of institutions, as of those for the 
insane, additional commissions have been created to discharge 
these executive functions. This is the case in New York. But 
over all such executive boards, there should still obtain the 
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power of the Board of Charities to investigate and report upon 
everything in the line of charities within the State. A board 
with powers of supervision and report only is much freer in 
giving its opinion as to needed changes than one having execu- 
tive powers. For instance, in the matter of applying to the leg- 
islature for appropriations, an executive board must subordi- 
nate everything to securing enough money to carry the 
institution through the fiscal period in prospect. They will usu- 
ally have occasion also to make applications for extensions, and 
increased appropriations for other purposes. They cannot risk 
these important matters by recommending reforms which 
might antagonize certain interests, and raise up for them op- 
ponents in the legislature or about it. A board with powers of 
supervision and report only, is not limited in any of these 
matters. If it sees a reform or co-ordination possible in the 
charities of the State, it can recommend an improvement, even 
at the risk of offending influential persons, and stand out for 
specific reforms without endangering current appropriations. 
Furthermore, an unsalaried board is more likely to stand well 
with successive legislatures than is a set of men who get their 
living out of the business; and their recommendations for in- 
creased appropriations in which they have no personal interest 
will have more weight with many legislators than the persistent 
application of those whose support comes from the appropri- 
ations that they ask for. A board with powers of supervision 
and report only is consequently a benefit to institutions as well 
as a check upon them; for it can further their growth, and 
stand as a guaranty of honest administration, which helps them 
in the opinion of the community. There are two reasons why 
all charitable institutions, especially public institutions, should 
be carefully supervised and reported upon. One is that abuses 
may exist in such institutions, and another is that they may not. 
In the first place, it is for the protection of the beneficiaries and 
the public that supervision is desirable; and in the second place, 
it is for the protection of the institutions and the managers 
from unfounded suspicions that supervision is useful. It en- 
ables the institutions to be above suspicion, which is out of the 
question unless there is some disinterested supervisory power 
over them. 
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One valuable service which has been rendered by the State 
Boards of Charities has been to raise the standard of service 
of the county and township charities. The managers of these, 
especially in the rural counties, are usually persons of honest 
intention, but with small information concerning the duties put 
upon them. It is therefore possible through visiting, corre- 
spondence, and suggestion to place at their disposal the hard- 
earned experience of other communities, and to make it possible 
for them, without additional expense, to do an increas- 
ingly satisfactory work. In the matter of approving plans for 
county jails and almshouses, which is frequently given into the 
hands of the State board, the very fact that the plans must be 
submitted to the State board will frequently lead to greater care 
in drawing them than would otherwise be used. Many of the 
State boards have published for the guidance of county officials 
designs of the best and most economical forms of construction 
to be used in caring for the various classes of dependents. 
Sometimes a county, as Marion County in Indiana, sends a com- 
mittee of its county officials travelling over the country at 
public expense to see the best jails and to get ideas on the con- 
struction of such edifices before building. But besides the ex- 
pense involved in this, the wandering investigators may miss 
the most essential points in what they should see and learn, 
while the State Board of Charities, having representatives 
from year to year in the National Conference of Charities, 
having available in its libraries the reports of other boards, and 
the reports of the various conferences, having also the experi- 
ence of all the counties of the State for its own information, 
and a knowledge of what is done in distant cities, can fre- 
quently, by pointing to certain publications, or offering certain 
plans, give county officials assistance in the construction and 
administration of charities which it would otherwise cost them 
large sums to seek out. 

In one important particular the powers of supervision and 
report with which American State Boards of Charities are 
endowed are as a rule defective. That is, they are not given 
sufficient power to supervise the administration of purely private 
charities, and to regulate the administration of endowments. 
The New York Board has powers of visitation over private 
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charitable corporations, with power to inspect and examine of- 
ficials under oath, to collect statistics, and to report to the leg- 
islature. By the Act of 1883 the certified consent of the board 
is required as a condition precedent to the incorporation of 
any further orphan asylums or institutions for the care of 
children.2 A few other States give their respective boards super- 
vision of particular species of private institutions. The power 
of the New York Board to “visit” purely private institutions 
has recently been used in preparing a Directory of the Charities 
of the State of New York, which is of the very greatest value 
in giving an idea of the charities of the State as they actually 
exist. The mere collection and publication of these facts gives a 
view of the situation not otherwise obtainable. It is to the State 
Boards of Charities that the power should be given, in all States 
having such boards, to restrict, supervise, and revise endow- 
ments for charitable purposes. Testators should be made to feel 
that there is an authority that can insure the public against 
injuries from foolish or obsolete endowments, directing the 
money left for charities to wise purposes according to time 
and place. 

Local and Voluntary Supervision. Radiating from the 
State Boards of Charities are certain delegated visitorial 
powers bestowed upon appointees in the various counties and 
localities of the State. A local representative of a State board 
is expected to visit county institutions, and call to the attention 
of the board anything that seems to be amiss. In Ohio the 
Board of County Visitors is appointed by the Court of Com- 
mon Pleas. This county board consists of six persons, three 
men and three women, and not more than three of each party; 
and they are required to visit all places of charity and correc- 
tion in the county where they live. They have power to visit 
such institutions at least four times during the year; in fact, 
they make many more visits. They report to the Court of Com- 
mon Pleas once a year, and they send a report also to the State 
Board of Charities. They have special powers regarding any 
child likely to be sent to reformatories through the courts. 
These Boards of County Visitors, and other officials inter- 
ested in the administration of relief, have held two annual 
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conferences, which have done much to clarify the problems 
attending the work of their members. The members of the 
boards are appointed for two years, and two members go out 
each year. Judges are said to take a great interest in these 
matters. In States where there is an active State board, but 
where the law does not provide for unsalaried visitors in this 
formal way, a considerable number of persons are in fact in- 
terested in local charities ; and their visiting is made effective in 
the introduction of reforms through their correspondence and 
intercourse with the State board. Conferences of the superin- 
tendents of the poor are also frequently held under the auspices 
of the State board, as in Michigan, Wisconsin, and Indiana. 
The value of official boards has been greatly enhanced by the 
large number of people they have been able to interest in the 
administration of the public charities. 

In two States, New York and New Jersey, there have grown 
up associations for the voluntary unofficial supervision of pub- 
lic charitable institutions in co-operation with the official 
boards. The State Charities Aid Association of New York 
was organized in 1872, with the object of bringing about re- 
forms in the poor-houses, the almshouses, and the State char- 
itable institutions of New York, through the active interest 
of an organized body of voluntary visitors, acting in coopera- 
tion with and as an aid to the local administration of these 
institutions and the official State boards of supervision. Upon 
the nomination of the State Charities Aid Association, through 
its board of managers, district supreme courts are authorized 
to grant to the visitors of the association orders enabling them 
to visit, inspect, and examine on behalf of the association any 
of the public charitable institutions owned by the State, county, 
township, or city, the poor-houses and almshouses within the 
State of New York, such visitors to be responsible to the coun- 
ties from which these institutions receive their inmates. The 
association reports annually to the State Board of Charities 
and the State Commission in Lunacy upon matters relative to 
the institutions subject respectively to the inspection and con- 
trol of these two official bodies. A similar organization was 
created in New Jersey in 1881, and worked in a single county 
until 1886. In that year its activities were extended to the 
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whole State, and ten counties of the State are now included in 
its organization. 

The New York Association has a central board of managers, 
largely of New York City, and county visiting committees in 
all parts of the State where people of the respective localities 
can be got to take an interest in the work of the association. 
The paid secretary of the association visits these correspond- 
ing boards once a year, and if possible goes with the members 
to inspect the different county institutions. The association is 
supported entirely through voluntary contributions. The expen- 
ditures are not heavy, only about $10,000 per year. There is a 
salaried secretary and assistant secretary. The association de- 
clares that it will not receive any money from public sources, 
as it wishes to be independent of all outside influence. A con- 
siderable proportion of its expenditures are for publications. It 
prints quite an elaborate report each year, and various pam- 
phlets appear from time to time bearing upon pressing prob- 
lems in the administration of the relief-work of the State. 
Thus it couples education with supervision. 

The class of public institutions that need the most super- 
vision, and ordinarily get the least of it, are those of our large 
cities. Ordinarily, if there is a city department, it is an execu- 
tive department, subject to the influences of politics, and not 
gifted with the power of supervising itself satisfactorily. In 
Boston, in 1892, Mayor Matthews appointed a committee of 
private citizens to visit and report upon charitable institutions 
of that city for his information and that of the public. A most 
valuable report was prepared, from which quotations have al- 
ready been made in the course of this volume. Among other 
things the committee recommended that an ordinance be passed 
providing for the appointment by the mayor of a permanent 
committee of visitors, men and women, for terms varying from 
three to five years. The committee further recommended that 
these visitors should have full power to inspect institutions, 
but no executive powers and no salaries. This, it will be seen, 
is a provision for a municipal board of charities with power 
of supervision and report only. A second committee was ap- 
pointed by Mayor Matthews the succeeding year, in accordance 
with an ordinance passed as recommended. 
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The Charity Organization Movement. In its widest 
sense the organization of charities includes work already de- 
scribed. It is the purpose of a State Board of Charities to 
organize and co-ordinate the public institutions. It is the pur- 
pose of a body like the State Charities Aid Association to see 
that public charities work together for good. But in its technical 
meaning the term “charity organization” has come to be ap- 
plied to the organization of all charities of a locality, either 
public or private, especially the charities of our large cities. 
It is this particular work that has been described at the Na- 
tional Conferences of Charities since 1880 under the heading 
of “charity organization.” 

If the charities of a State are chaotic, the charities of a large 
city are still more so. When we take up a directory of charities 
prepared by one of the American societies, and find a table of 
contents classifying the various agencies in the city, the first 
impression that we may get is that there is something sys- 
tematic about the actual charitable system of the locality. But 
a fairer view of the actual situation in a modern city would 
be given by scanning a list of the charities arranged without 
reference to purpose. By running through the names of one or 
two hundred charities thrown together helter-skelter, one woulda 
come to realize the chaotic nature of relief-work in a modern 
city. A poor person in need of relief does not usually have a 
directory of charities in his library, and may be referred from 
agency to agency without being able to find the relief he needs, 
which all the while is waiting for him. In Baltimore, for in- 
stance, it will be found that there are societies to relieve any 
need whatever of particular classes of persons. The Hebrew 
Benevolent will do this for Israelites, the German Society for 
Germans, the St. Andrew’s Society for the Scotch, the denom- 
inational societies for those of their faith and for an undeter- 
mined number of outsiders. On the other hand, there are soci- 
eties that will relieve any person whatever in some particular 
way. The Poor Association will give coal and groceries to any 
applicant it considers worthy, without regard to religion, race, 
or color. The dispensaries will give medicine, the sewing- 
societies clothing, and so on. It will be noticed that the lines 
of activity intersect. The classification by race overlaps that by 
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religion, while the classification by needs overlies them both, 
and several agencies for the same sort of work are superim- 
posed upon the others, while unlimited claims upon individual 
benevolence supplement or duplicate the whole. Suppose the 
case of a German Lutheran who is in need of one thing, say 
fuel. There are four organizations to which he may properly 
apply: 1, The German Society; 2, his church; 3, the Poor Asso- 
ciation; 4, the police-station. If he is sick, the Indigent Sick 
Society may also aid; if a soldier, he may apply to the Con- 
federate Relief Society or the Grand Army of the Republic; 
if his children go to a Methodist Sunday-school, help may be 
had from that source; if a Roman Catholic, he may also apply 
to the Society of St. Vincent de Paul; and finally, if he is just 
out of jail, the Prisoner’s Aid Association may help. All this, 
of course, does not include what he may obtain from private 
individuals. 

In the ‘fifties there had been organized in nearly all large 
cities in the United States general relief-giving societies, usu- 
ally going under the title of “Societies for the Improvement of 
the Condition of the Poor.’ The “Boston Provident” belongs 
to this class. As indicated by the name, these societies held be- 
fore themselves the highest purposes that benevolent people 
could seek to accomplish. In fact, most of their announced ob- 
jects agree quite closely with those of the most modern soci- 
eties. It was their purpose to find work for all willing to do 
it, to investigate all cases thoroughly, to raise the needy above 
the need of relief, and incidentally to relieve directly such want 
as seemed to require it. But as these Societies for the Improve- 
ment of the Condition of the Poor were dispensers of material 
aid, this function, as Mr. Kellogg puts it, submerged all others, 
“and they sank into the sea of almsgiving.” Their work was 
done more or less well; but there is a general agreement that 
twenty years ago private almsgiving in American cities, for 
the most part through organized and even incorporated soci- 
eties, was profuse and chaotic, while still not meeting the de- 
mands made upon it. It was dispensed in tantalizing doles 
miserably inadequate for effectual succor where the need was 
genuine, and dealt out broadcast among criminals and impudent 
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beggars.? Public relief, at the same time, was in an unsatisfac- 
tory condition, out-door relief being administered with especial 
recklessness, and frequently tainted by political corruption. The 
old movement for the betterment of charities had substantially 
come to a standstill. While profession was still made of doing 
all that was needed, the energies of the societies were absorbed 
in giving direct relief. 

The movement for charity organization had its origin in 
London in 1868, and was introduced into this country about 
ten years later, being copied direct from London at a number 
of independent points, such as Buffalo, Boston, and Philadel- 
phia. After the trial of a society with similar purposes at Ger- 
mantown, Pennsylvania, and certain tentative and unsatisfac- 
tory experiments in clearing-house registration of relief work 
in New York and Boston, the first real Charity Organization 
Society was established in Buffalo, in December, TO7 7c 
Rev. S. H. Gurteen, an English clergyman, who had been active 
in the London society, was the moving force in the inaugura- 
tion of this enterprise. Boston, Philadelphia, and New Haven 
established similar societies in 1878, and Cincinnati, Brooklyn, 
and Indianapolis followed in 1879. The society in New York 
was not organized until 1882, when the initiative in the 
matter was taken by the State Board of Charities, which 
adopted the following resolutions: 


Whereas, There are in the City of New York a large number 
of independent societies engaged in teaching and relieving the 
poor of the city in their own homes, and 

Whereas, There is at present no system of co-operation by 
which these societies can receive definite mutual information in 
regard to the work of each other, and 

Whereas, Without some such system it is impossible that much 
of their effort should not be wasted, and even do harm by en- 
couraging pauperism and imposture, therefore, 

Resolved, That the Commissioners of New York City are 
hereby appointed a committee to take such steps as they may deem 
wise, to inaugurate a system of MUTUAL HELP AND CO-OPERATION 
between such societies. 


* Kellogg, “Charity Organization in the United States,” N. C. C., 1893, 
PP- 53, 54- 
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“In accordance with this resolution, the New York City 
members of the State Board of Charities invited citizens, rep- 
resenting as far as possible all portions of the community, to 
assist in organizing this society, under a carefully prepared 
constitution, and to act as a Provisional Central Council until 
their successors should have been chosen by the society at large, 
at its first annual meeting. The Society was thus formed Jan. 
26, 1882.” 

In nearly every instance the motives leading to these organi- 
zations is declared to be “discontent with the prodigality and 
inefficiency of public relief, and the chaotic state of private 
charity.”” Twenty-two of the associations organized at these or 
later dates report that “voluntary charity was lavish, unin- 
formed, and aimless, with no concert of action; two that it 
was variable, and therefore unreliable; one that it was 
impeded by discouragement; and one that it did not exist in 
the community.” * The same impulse that established the new 
societies abolished out-door relief in Brooklyn and Philadel- 
phia, and greatly reduced it in Buffalo and Indianapolis. 

Objects of Charity Organization. In order to afford as 
concise a view as possible of charity organization, there is 
given herewith, in tabular form, a statement of the objects, 
methods, and machinery of the societies undertaking such 
work. 

To accomplish the first three objects may be described as the 
essential or constituent functions of Charity Organization So- 
cieties. The remaining five objects are usually kept in view, 
but not invariably so. The several societies vary much more 
as to the machinery than as to purposes. 

Taking up seriatim the objects and methods of the Charity 
Organization Societies of the United States, it may be seen 
that the fundamental thought is the cooperation of all chari- 
table agencies of a given locality, and the best coordination 
of their efforts. In order to secure this, it is usually requested 
that the societies, so far as practicable, furnish records of 
the relief-work done by each, so that the accounts may be 
compared and the overlapping of relief prevented. The 
Charity Organization Society maintains at its central office an 

* Kellogg, as above, p. 61. 
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alphabetical list of all cases that have received relief from any 
reporting agency whatever, or that have been investigated by 
itself; and this comparative catalogue of work done is a 
treasure-house of facts for the guidance of those engaged in 
the work to be done. The New York society has a register 
giving some account of 170,000 families, or parts of families. 
While this is the largest consolidated list in the country, yet the 
central office catalogues of Boston, Philadelphia, and Baltimore 
contain a very large number of cases. These are so arranged 
that any case can be referred to at once, and the person char- 
itably interested in that case can get a reply regarding it from 
the society by return mail. This clearing-house function of the 
Charity Organization Society is the first and perhaps the most 
fundamental one, and the one most clearly stated in the name 
which the societies adopted. Yet efficient cooperation in this 
matter on the part of all relieving agencies has been one of the 
most difficult results to secure. In some cities it has dwindled 
to almost nothing, in others it is very complete. Public officials 
in some of the cities cooperate fully, and, as in Buffalo, sub- 
mit all cases to which they give out-door relief, to the investiga- 
tion of the society. 

A second fundamental object of the Charity Organization 
Society, which is partly attained by the methods taken to secure 
cooperation and prevent the over-lapping of relief, is an accu- 
rate knowledge of all cases treated. Besides consulting the 
records of cooperating societies, this is to be gotten by thor- 
ough investigation, followed by careful registration. The old 
relief societies frequently depended upon the memory of the 
paid agent for the facts regarding different families aided: but 
the Charity Organization Society wishes to have records pre- 
served with a thoroughness that can only be obtained by writ- 
ing, and extending beyond the lifetime of any one individual. 
Investigation is not merely for the prevention of fraud, but is 
an essential pre-requisite of the proper treatment of cases need- 
ing relief. The giving of money or supplies is merely one form 
of prescribing for a case of destitution, and an investigation 
is as essential in dealing with the case as a diagnosis in a case 
of sickness with which a physician deals. The accompanying 
table reports the varying forms of treatment deemed desirable 
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by the Charity Organization Societies in over 74,000 cases 
coming under their observation in 1892. 


TREATMENT DESIRABLE IN 74,704 CASES. 


Percent- 

Treatment Number ages 
INatiniberattreate dite itr seceeies es clue votre cars 74,704 
ROTI NGOS TOMEL 2 disc upsas civ Qiaraponctardin afastlats ole ovetore 3,562 4.76 
pRemporaryye Teed c/s s.4cisi.o eae ated elaine ae) c/eh yore 18,558 24.84 
Needing work rather than alms................ 11,989 16.05 
Not-reheved? having relatives. 7 vik ks Ue 2,534 3.39 
Not relieved, having vicious habits............. 7,719 10.33 
PACE 18) PASTSEIUITEL ONT Sj. <0 yn an: aca aa, os ahedige  cowin he 1,182 1.58 
Placed in charge of churches or societies....... 5,768 Gh GB: 
laced sinecharver ol apolices=perer sai e tate es 572 76 
Aid procured from municipality or state........ 668 .89 
Aid procured from churches and societies....... 8,408 11.13 
Aid procured: from individuals... asec - 4,931 6.60 
ndets byt loans Ailes. eeu ds sce tate ele es 596 80 
mpl oyimentesecured)) var-utrae poetic eran tema oe ¢ 13,477 18.04 
Applicants = resources developed. aij... setsileieietd- 46 .06 
Removed to relatives or new situations......... 490 65 
Brought to self-maintenance (estimated)....... 1,524 2.04 
Wnclassitied nas tag sariatisk. Sees esi leias wats 


The third function of a Charity Organization Society is to 
find prompt and adequate relief for all that should have it. The 
society is an animated directory of charities of the locality in 
which it works. No one is turned away from the office of the 
society with the statement, “Your need is none of our busi- 
ness’; for the society makes it its business to see that each 
need is brought to the attention of the proper agency. If no 
agency exists, a benevolent individual (called in Boston a 
“B. I.”) can usually be found to give the relief required; and 
this bringing together of the giver and the receiver under wise 
guidance is one of the best results of charity organization. In 
discharging this function of finding prompt and fitting relief 
for each case of need, some societies have been led to start 
relief-funds of their own. When the first of these organizations 
were formed, the antagonism of the old relief-giving societies 
was frequently aroused; for the latter thought they saw in the 
new movement a likelihood of the duplication of their own 
efforts, which would be mischievous in its influence on the 


5Some of the totals in this column contain duplications of cases. 
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poor, and embarrassing when appeals were made to contribu- 
tors. It was partly because of this position on the part of the 
established societies that many of the new organizations started 
out as non-relief-giving charitable agencies, in this matter 
breaking with English tradition, and making a new departure 
in charity work. Experience seems to have shown that this ab- 
stention from relief-giving has been the very best thing to allay 
the jealousy of older societies; and not only this, but that it 
has been the salvation of Charity Organization Societies, pre- 
serving them for the higher purposes which they had in view. 
A Charity Organization Society with a relief-fund must neces- 
sarily compete in its appeals to contributors with other organi- 
zations giving direct relief to the poor. These organizations are 
consequently jealous of it, and do not cooperate willingly, 
either in aiding cases it brings to their attention, or in giving 
to it and obtaining from it information of common advantage. 
It thus drifts into a condition where it is simply one of several 
relieving agencies. 

Further than this, the public is used to organizations of the 
relief-giving type; and when it hears of the Charity Organi- 
zation Society, it simply shrugs its shoulders and thinks, ‘Well, 
there’s another one.’’ On the contrary, when a society starts 
out announcing that its work is to benefit the poor, but that it 
does not give alms in any form, its very existence has an edu- 
cational influence of great value in the community. People ask 
at once, “If you do not give relief, what do you do?” and then 
they can be induced to look over the long list of things other 
than relief-giving that need doing. Besides this, the older soci- 
eties were continually hampered by criticisms upon them on 
account of the amount spent in administration. “How much 
does it cost to give away a dollar?” was asked again and again 
of their solicitors. If it was shown that twenty, thirty, or fifty 
per cent of the contributions went for the payment of adminis- 
trative expenses, a person when approached might object, 
saying that he could give his money away more cheaply than 
that himself. Since Charity Organization Societies have no 
relief-fund whatever, all this comparison of expenses for ad- 
ministration with relief is obviated. If asked how much is spent 
for purposes of administration the answer is, “All,” and this 
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has a good tonic effect upon both the questioner and the repre- 
sentative of the society. The former begins to see that helpful- 
ness means more than almsgiving; and the latter realizes that 
if he is going to win.the support of the public for his work, 
that work must be really and demonstrably useful. Somewhat 
less than half the societies of the country have relief-funds of 
their own. 

The fourth function mentioned in the tabular view, the ex- 
posure of impostors, and the prevention of wilful idleness, is 
frequently over-emphasized in describing the purposes of a 
Charity Organization Society. People look upon the society 
as merely an anti-mendicity league, a detective society for pre- 
venting imposition, and bringing swindlers to justice. The so- 
ciety is consequently regarded as bloodless, cold, and unchar- 
itable, doing a work which may be necessary, but is certainly 
ungracious, and that does not appeal to the actively benevolent. 
As shown in Appendix G to Mr. Kellogg’s report, the soci- 
eties of the country suppressed nearly 1,000 street beggars 
and impostors during the year 1892, and detected over 100 
fraudulent schemes. A society in a large city like New York 
or Chicago has much of this work to do, especially the detection 
of fraudulent charities. In smaller places there are not many 
fraudulent charitable enterprises, but there are always dishonest 
begging letter writers, and dishonest beggars from door to 
door. To give their contributors and cooperating agencies 
knowledge of these, several of the societies publish a cautionary 
list containing a description of dishonest applicants for relief, 
with their various aliases so far as known. The New York 
Society has carried farthest the special work of dealing with 
street beggars, employing two agents for that purpose, who 
aid, warn, expose, or arrest, as circumstances may seem to re- 
quire in each case. This work of freeing the streets of mendi- 
cants is very much limited by the practice in most cities of 
giving licenses for petty peddling on the streets, or for oper- 
ating musical instruments of the hand-organ type. In order to 
prevent wilful idleness most of the societies provide a work- 
test for both men and women, or one is operated by a co- 
operating association available for the use of the society. 

Closely connected with the work of preventing wilful idle- 
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ness is that of finding work for all able and willing to do any- 
thing. The woodyard and laundry may serve as work-tests, but 
they cannot give steady and profitable employment to all those 
desiring work. Each Charity Organization Society is, conse- 
quently, an employment agency, dealing for the most part and 
in ordinary times with the semi-capable, with those who from 
some perversion of character or defect of mind or body can- 
not fit themselves into the industries of the time, but may be 
able to do certain things if those things are sought out and 
brought to their attention. 

The sixth enumerated function of the Charity Organization 
Society is to establish relations of personal interest and sym- 
pathy between the poor and the well-to-do. This is sought to 
be accomplished through what is technically known as “friendly 
visiting,” volunteer visitors being secured who are willing to go 
to the poor as friends, and not as almsgivers. Preferably each 
friendly visitor has but one, or at most but two, cases, and the 
relation is made as permanent as possible. There are many 
instances where for years the same visitor has gone to the 
same family, and genuine personal attachments have been 
formed. Visitors should never be almsgivers; for in that case 
the poor look upon them as persons from whom something 
is to be gotten, and, on the other hand, if empowered to give 
relief, the visitor fails to invent methods of rendering the better 
service that is needed in order to cure poverty. The work of 
friendly visiting is declared by the most advanced societies to 
be the heart of the work. The motto, “Not alms, but a friend,” 
first adopted in Boston, has come to be the motto of many of 
the societies. 

The influence of the visiting upon the poor may be excellent, 
but there can be no doubt that one of its very greatest benefits 
is upon the visitors. It is a method by which we may hope to 
reach “the upper classes.” In all large cities there are places 
which, though not far from the well-to-do geographically, are 
likely to be completely forgotten. Balzac said of Paris that 
there were streets and alleys of which the upper classes knew 
no more than a man knows what is going on in his pancreas. 
This is not as true as it was when Balzac said it; but if it is less 
true, it is because the great associations of volunteer workers 
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have been looking into these different parts of the city, and 
taking an interest in the people that live and die there. There 
is no education in charitable work so good as that which comes 
to the friendly visitor. Becoming interested in one family, he is 
likely to be led out into an interest in all branches of city gov- 
ernment, and of the county and State government as well, and 
may even have his attention drawn to the need of federal pre- 
vention of undesirable immigration. He who takes an interest 
in trying to cure poverty in a single case will soon come to find 
that nothing in politics or industry is foreign to him. 

The seventh function of the Charity Organization Society 
has been enumerated as the prevention of pauperism. This is 
sought to be accomplished by all the means that have been 
indicated for the furtherance of the other specific purposes of 
the society. But many organizations go further and seek to 
establish special branches likely to assail pauperism in its 
causes. The Créche, or day nursery, at which working mothers 
can leave their children during the day, has been established 
in several cities, notably in Buffalo. The kindergarten move- 
ment for poor children, or in connection with the public schools, 
has had the active assistance of charity organizationists. Cook- 
ing-schools, sewing-schools, trade-schools, and laundries for 
the education of the workers have been established, as well as 
different varieties of savings-funds. Several of these funds 
operate with a system of stamp deposits, some of them being 
through collections made from house to house by the friendly 
visitors. The New York Society has been especially active in 
the pushing of stamp deposit funds, having established 206 
stations, with 26,732 depositors, and over $15,000 on deposit. 
In Boston and Baltimore provident schemes of a similar char- 
acter have been established, but not under the Charity Organi- 
zations Societies, though co-operating with them. Fuel funds, 
by means of which summer savings can secure winter delivery 
of coal at summer prices, have been established by some of the 
societies. The rule of nearly all the societies is not to undertake 
these special schemes if some independent organization can be 
found that will push them. They are desirable things that the 
charity organizationist wishes to see established, but they are 
not undertaken by the society itself except when necessary. 
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Frequently such new enterprises start in connection with the 
society, and are then graduated into independent life. 

The eighth and last function of the Charity Organization 
Society is the diffusion of knowledge on all subjects connected 
with the administration of charities. No progressive society 
neglects this function. Public meetings, conferences of visitors, 
lecture courses, and, in the case of four societies at least, the 
publication of periodicals which undertake to further these pur- 
poses of educating the community into wiser methods of char- 
itable effort, are the agencies employed. In Appendix L to Mr. 
Kellogg’s report at Chicago will be found a bibliography com- 
prising more than a hundred titles of the pamphlets and other 
publications issued by the societies of the country. Their annual 
reports themselves are educational literature of high value, giv- 
ing detailed accounts of cases, and explaining the countless 
things, not to be summarized, which are necessary in wisely 
aiding the poor. 

Finally, it should be observed that the charity organization- 
ist, properly so-called, is essentially a man who will not con- 
sent to be buried under details. Neither the work of friendly 
visiting, nor the pushing of penny provident schemes, nor the 
operation of a woodyard, and, most of all, not the giving of 
relief, will he allow to distract him from a survey of the whole 
field, and from the endeavor to improve by better co-ordination 
the charitable efforts of the community. He is determined that 
the field shall be covered with some measure of adequacy, and 
that charitable forces shall not be wasted in competitive and 
misdirected efforts. For this reason the movement, which per- 
haps it is no longer proper to call new, has drawn to itself some 
of the most active and intelligent workers for the poor in the 
whole country; and at the National Conference the section on 
charity organization has secured an amount of attention out 
of all proportion to the extent of the funds used by these soci- 
eties, and the number of persons interested in them. It is the 
only section of the National Conference that has set itself with 
earnestness to gather statistics as to the causes of destitution. 
If the persons concerned are loyal to present principles, they 
will continue to have a part in the development of new ideals 
and better methods of service. 


PART III 


CONTEMPORARY SOCIAL WORK 
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SOCIAL MALADJ USTMENTS AND THEIR INTERPRETATION 


Having reviewed American charities in their development 
through the ’nineties, we turn now to a study of contemporary 
social work in the United States. We note the changes which 
have occurred during the past third of a century—changes not 
only in techniques and agencies, but also in the underlying 
philosophy. We find new types of social work, new both in 
function and in procedure. We observe a shifting of emphasis, 
a redefining of tasks, a reinterpretation of causes. But along 
with these changes we note the persistence of attitudes, methods 
and organizations. We come to a new appreciation of the 
soundness of some interpretations and practices developed a 
generation ago. We realize that our own thinking and working 
involve many of the stupidities which seem so obvious in our 
predecessors. 

The Sciences and Social Work. One of the most inter- 
esting and significant series of changes has to do with the 
relations between social work and the various social and biolog- 
ical sciences. In the ’nineties the dominant influence was clearly 
that of economics, although physiology and psychology were 
by no means overlooked. The charitable folk of that period 
were concerned with “the poor,” the “destitute sick,” “pauper 
idiots and lunatics.’’ Stress was laid upon the financial burden 
of relieving those who did not support themselves. 

Of course sickness had long been recognized as one of the 
principal causes of poverty, but there seems to have been no 
time at which the economic viewpoint yielded first place to the 
medical. During the early years of the twentieth century, how- 
ever, there was a marked increase in the attention given to phys- 
ical disorders in their relation to economic and social malad- 
justments. For a time social workers were inclined to attribute 
misconduct to tonsils and adenoids. More recently they have 
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thought to find the source of trouble in the glands of internal 
secretion. As recently as 1925 a physician well known for his 
cooperation with social workers wrote: 


Ingenuously catalogued as sources of evil, poverty, intemper- 
ance, irresponsibility and disease are instead the gulfs whose 
streams retraced lead to the remote springs of mental capacity, 
biological balance and physical vigor... . From our point of 
view positive or concordant, as well as negative or discordant 
social forces all start from physical and chemical energies identi- 
cal with the energies acting upon lifeless matter. . . . So long as 
the physico-chemical equilibrium between nerve, gland and muscle 
cells and their surroundings is maintained a balanced social rela- 
tion Exists). 5.4 


Hardly had the attention of social workers been turned from 
economics to biology when two new influences were brought 
to bear upon them. The first was the eugenics movement 
coupled with the rediscovery of the Mendelian “laws” of hered- 
ity. The second was the development and application of the 
Binet-Simon method of mental testing. As a result the story 
of the “Jukes” was brought up to date and a host of new 
records of notorious families was published. Mental testers 
spread over the land and “found” that very high percentages 
of convicts, prostitutes, unmarried mothers, tramps, unem- 
ployed workmen, labor agitators, and other troublesome people 
were feebleminded. In 1917 the Psychopathic Laboratory of 
the Municipal Court in Chicago reported “that delinqu ney and 
defectiveness are practically synonymous,” and “that defective- 
ness is also practically at the bottom of most of our depen- 
dency, unemployability, alcoholism, asociability, wife deser- 
tion, etc.’’ During this period of alarm about the feebleminded 
there was much talk about “brindle stock” outbreeding the 
“superior” strains; and eugenics seemed much more important 
than charity. 

About the same time that clinical psychology was developing 
and sterilization laws were being passed the mental hygiene 
movement was getting under way. Starting as an effort to 
eliminate the grosser abuses in the handling of the ‘‘insane,” 
it pressed on to improved methods of diagnosis and treatment, 


*Dunham, Francis Lee, An Approach to Social Medicine, pp. 85-87. 
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the prevention of mental diseases, and the promotion of mental 
health. Something of a stir was created in the National Con- 
ference of Social Work in 1919 when Miss Jarrett read her 
paper on “The Psychiatric Thread Running Through All Social 
Case Work.” 


Social case work habitually relies upon psychiatry for advice 
concerning the care of persons with mental disorder. This advice 
is indispensable and very important. But perhaps even more im- 

-portant is the help that psychiatry can give the social worker 
in understanding human nature and in dealing with the many 
varieties of human personality that come before the social agen- 
cies. Personalities that would be considered normal frequently 
present many irregularities and contradictions. When we have 
come to understand these peculiarities as they appear in exag- 
gerated form in psychopathic cases, we can more readily un- 
derstand them in the average person. Besides frankly psychopathic 
cases, the social worker deals with persons whose apparently slight 
peculiarities may be the result of some marked psychopathic trait, 
and with other persons who have very mild degrees of psychop- 
athy, and with still other persons who are approximately normal 
in all mental characteristics. Whether we are dealing with pro- 
nounced psychopathic traits, or minor peculiarities, or normal men- 
tality, the psychiatric point of view is valuable in social case-work. 
By the psychiatric point of view I mean the habitual recognition 
of mental causes of conduct together with some knowledge of 
the nature of the mental processes that may cause conduct dis- 
order.’ 


In 1927 Dr. Williams found rather general assent to his 
statement that social, economic and legal problems can be re- 
duced to emotional disturbances, especially anxiety, fear, and 
feelings of guilt and inferiority.* The literature of social work 
since the War bears striking witness to the profound influence 
of abnormal psychology, psychiatry, and the mental hygiene 
movement. Indeed, it may be said that the dominant viewpoint 
in social work today is not economic, nor biological, nor psy- 
chological in the ordinary sense, but psychiatric. 

All through the last decade, while psychiatry has been very 
much in evidence, there has been a gradual infiltration of 
sociology. Social workers are beginning to discuss personality 


? Jarrett, Mary, in Proc. Nat. Conf. Soc. Work, 1919: 590-591. 
* Williams, Frankwood, in Proc. Nat. Conf. Soc. Work, 1927: 204. 
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as a function of social relations as well as of the nervous 
system. They are directing attention upon families, neighbor- 
hoods, communities, industrial, racial and other social groups. 
They are showing more and more interest in the relationships 
that obtain between persons and groups. One very interesting 
statement of this viewpoint was made by Frank J. Bruno, 
chairman of the Conference on Family Life held at Buffalo 


in 1927. 


We have seen poverty and sickness and disaster affect people, 
and they have held up their heads against fate without the slight- 
est concession. We have seen minor reverses crumple an indi- 
vidual, children with apparently good advantages turn out so- 
cially unsuccessful. And the common denominator has seemed 
to be the family. In the first series, there has been coherence in 
family ties which has borne the individual over tragedy; in the 
latter series, family disruption or conflict laid the ground for de- 
feat before the individual faced his test.* 


During the War Americans became vividly:aware of the 
presence in their midst of many new arrivals whose cultures 
were different from that of the older citizens. So much interest 
was displayed in the problems of assimiliation that the Car- 
negie Corporation financed a series of “Studies in Methods of 
Americanization.”’ The definition formulated by the group 
which made these studies shows clearly the influence of 
sociology. 


Americanization in these studies has been considered as the 
union of native and foreign born in all the most fundamental 
relationships and activities of our national life. For Americani- 
zation is the uniting of new with native-born Americans in fuller 
common understanding and appreciation to secure by means of 
individual and collective self-direction the highest welfare of all. 
Such Americanization should perpetuate no unchangeable po- 
litical, domestic, and economic régime delivered once for all to 
the fathers, but a growing and broadening national life, inclusive 
of the best wherever found. With all our rich heritages, Ameri- 
canism will develop best through a mutual giving and taking of 
contributions from both newer and older Americans in the in- 
terest of the commonweal.® 


“Bruno, Frank J., in The Family, 8: 262. 
* Publisher’s Note, Americanization Series, Harper & Bros. 
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Thus the various social and biological sciences have in turn 
exercised varying degrees of influence on social work. First it 
was economics, supplemented after a time by biology and medi- 
cine; then came psychology and mental testing; today psy- 
chiatry holds the center of attention; but already the influence 
of sociology is beginning to be felt. As might be anticipated, 
whenever a new note has been struck it tends to be over-empha- 
sized and exaggerated; but after a time its dominance passes 
_and it finds a place among those which preceded. So today 
social workers utilize the concepts, the techniques and the 
findings of all these sciences and allied professions in working 
out their own problems. They realize that the difficulties pre- 
sented by their clients involve the industrial system (eco- 
nomics), heredity (biology), levels of intelligence ( psychol- 
ogy), emotions (psychiatry), and group life (sociology). 

Methods of Studying Social Problems. As we saw in 
Part II, the earlier studies of social problems were largely 
statistical in character. However, the procedure was often 
rather crude; categories were not always well defined; results 
were rarely presented otherwise than in simple frequency and 
percentage tables. Another technique for social research is 
known as the case-study method. 


The case-study method of sociological research is to be dis- 
tinguished from the practice of social work on the one hand and 
from the statistical method of research on the other. It is inti- 
mately related to both, but different from either. Social case work 
has as its objective direct service to particular persons. Socio- 
logical research has no reference to any particular persons or types 
of service. It is a search for general principles. Now while the 
statistical technique depends upon the reduction of data to quan- 
titative terms, in order to yield totals, averages, and correla- 
tions, the case-study technique seeks data in terms of processes, 
which for the most part cannot be stated numerically. The statis- 
tician selects certain specific factors involved in social situations 
and manipulates them so as to discover the relations between the 
several variables. The “case student” examines single situations, 
persons, groups, or institutions, as complex wholes, in order to 
identify types and processes.® 


° Queen, Stuart A., in Publications of the American Sociological Society, 
22: 226. 
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The data for case studies are secured from interviews, let- 
ters, diaries, records of social agencies, and sometimes from 
questionnaires and tests. They are usually presented in the 
form of “running accounts,” narratives of events, and descrip- 
tions of personalities and situations. The great unsolved prob- 
lem in this connection is how to derive legitimate generaliza- 
tions from such complex bodies of data. 

The social survey is a third method of studying human 
situations. It combines certain elements of statistical and case- 
study methods with journalism. It is an attempt to get a bird’s 
eye view of the social life of a city, county, state, or other 
limited area, on the assumption that all the problems which 
appear are interrelated. Like the census and the official report, 
it is an effort to secure facts, so far as possible, in quantitative 
form. Like the case study it is an endeavor to see concretely 
and vividly just what is there. But unlike most forms of inves- 
tigation, the survey presupposes the participation of many 
citizens in fact-gathering. Instead of delayed reports in “dry” 
public documents, it anticipates prompt and graphic portrayal. 
Hence the survey is a form of social control even more than 
it is a form of social research. Some surveys have been directed 
by “experts”; others have been conducted by “ordinary citi- 
zens.’ Some have been primarily efforts to see situations in 
the large; others have taken one problem and studied it in its 
bearings on the entire community. Some have concentrated on 
administrative problems, others on legislation, still others on 
public opinion. The conduct of a survey includes arousing 
popular interest, organizing committees, assembling existing 
information about the area and its population, preparing 
schedules, canvassing, tabulating data, writing descriptive ac- 
counts, securing publicity through the press, exhibits, mass’ 
meetings and other agencies. 

A fourth type of study is sometimes described as “human 
ecology.” McKenzie has defined this “as a study of the spatial 
and temporal relations of human beings as affected by the 
selective, distributive and accommodative forces of the en- 
vironment.” ” It is thus related to geography, but human ecol- 
ogy is less concerned with location than with the processes 


"McKenzie, R, D., in Park and Burgess, The City, pp. 63-64. 
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through which persons, groups, and institutions come to be 
where they are. These processes include concentration and dis- 
persion, centralization and decentralization, segregation, in- 
vasion and succession. They are related to the mobility and 
fluidity of the population, and to the integration and disor- 
ganization of group life and of personality. The methods 
employed in ecological studies are largely those of statistics 
and geography. The results are displayed by means of maps, 
-charts and statistical tables. 

Culture analysis is a fifth method of studying social prob- 
lems. Its significance for social workers lies in the assump- 
tion that many cases of conflict between persons or groups 
may be stated in terms of divergent cultures or of “lags” 
within a given culture. Hence we have studies of entire civiliza- 
tions including folkways, mores, laws, material possessions, 
and institutions. Other studies deal with the changes in given 
cultures, that is, inventions and borrowings. Special attention 
is often paid to differences in the rate of change in different 
culture traits and complexes. Sometimes the problem is to 
determine what happens when peoples of diverse cultural back- 
grounds are thrown into close contact. The methods of cul- 
tural analysis include the use of surveys, case studies, statisti- 
cal enumeration, observation and description. It should be 
noted, however, that this type of study, which was developed by 
anthropologists and sociologists, has not been widely used by 
social workers, although the publication of Middletown has 
brought it definitely to their attention. 

As these various types of studies have been described it 
must be plain that they do not represent absolutely different 
techniques, but rather varying combinations of description, 
narration and enumeration. They are all efforts to view ob- 
jectively the many aspects of our common life. In the para- 
graphs which follow this will become increasingly evident as 
we present samples of the different methods and of the results 
obtained from their use. 

Statistical Studies. As examples of statistical studies and 
what they have yielded of value to social workers we may 
present Social Aspects of the Business Cycle by Dorothy 
Swaine Thomas, and The Influence of Environment on the In- 
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telligence, School Achievement, and Conduct of Foster Chil- 
dren by Frank N. Freeman and others. 

Miss Thomas’ book is an analysis of the relations which 
appear to exist between the business cycle and certain other 
events of social significance. Her data were drawn from the 
United States and Great Britain. In each case the business 
cycles were calculated separately on the basis of such figures as 
annual exports, production of iron and coal, railway freight 
receipts, bank clearings, percentage of workers unemployed 
and price index numbers. She first measured the long-time 
movement or secular trend by means of moving averages and 
curve-fitting and then determined year by year the percentage 
deviation from the trend. While the several series of business 
statistics did not coincide in their ups and downs, they corre- 
sponded rather closely. Hence she averaged them to secure 
quantitative expressions of the alternating prosperity and de- 
pression which we call the business cycle. After that Miss 
Thomas plotted the cycles for marriage, prostitution, crime, 
death rate, and other items of interest to social workers. 
Finally she correlated the cycles of each series of social sta- 
tistics with the business cycles by the Pearsonian formula. The 
results of her study are summarized in the following table. 

This table shows that when business conditions are good 
there tends to be an increase both of marriages and of divorces, 
of emigration and immigration, of alcoholism and deaths. At 
the same time there tends to be a decrease of suicide, crime, 
illegitimacy and pauperism. Or put the other way around, when 
times are hard more people ask for financial assistance, break 
the law, and commit suicide. About two years after the worst 
of the business depression there is the largest number of chil- 
dren born out of wedlock and the largest number of homeless 
persons cared for in “casual wards’ of workhouses. When 
times are good more people get married, secure divorces, and 
emigrate; there seems to be a slight increase in prostitution 
and more alcoholic drinks are consumed. The highest birth 
rate comes about three years after the peak of prosperity, but, 
curiously, the highest death rate lags only one year. It is not 
at all clear to what extent changing business conditions may 
be regarded as causes of changing health and conduct. For 
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MAXIMUM COEFFICIENT 
OF CORRELATION LAGS IN YEARS 
WITH THE BUSINESS CYCLE 
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U.S. Britain U.S. Britain 
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example, it is hard to understand why the death rate should 
rise with the improvement of business conditions. But, what- 
ever the real causal relations may be, the correlations that 
have been established show that social workers need to watch 
trends of economic conditions in order to anticipate variations 
in the volume of work they will be called upon to do. This 
study also indicates that in order to prevent certain types of 
social maladjustment there must be cooperation between social 
workers and others who are seeking to eliminate violent fluc- 
tuations from our economic life. 

The other statistical study which we shall describe has an 


* Adapted from Thomas, Dorothy S., Social Consequences of the Busi- 
ness Cycle. New York: Knopf, 1927. 
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even more obvious and immediate significance for social work- 
ers. Its data consist largely in mental tests and home ratings 
of children handled by the Illinois Children’s Home and Aid 
Society. In all 671 children were examined to determine what 
effect, if any, the environment might have on their per- 
formance on the Stanford Revision of the Binet Scale and 
the International Test, on their achievement in school and on 
their conduct. One group of children was tested before place- 
ment and tested again after about four years in a foster home. 
The whole group showed an average improvement of 2.5 points 
on the Binet Scale, which, when corrected for faults in the 
scale itself, would mean a gain of 7.5 points. Children in the 
better foster homes gained on the average 5.3 points (corrected 
to 10.4), while those in the poorer homes gained only .1 point 
(corrected to 5.0). The children who had spent the years 6 
to 10 in the foster homes showed a gain of 5.2 points, while 
those whose period of placement was from 10 to 14 showed 
a loss of .4. It appears from these figures that placement at 
an early age in a superior home is likely to produce a marked 
improvement in the level of intelligence. 

Similar results were obtained from studying pairs of siblings 
(brothers and sisters) who were reared in separate homes and 
comparing these findings with the usual coefficient of correla- 
tion between the intelligence of brothers and sisters, which 
is .50. For siblings separated before either child was six years 
old the coefficient was found to be only .25, and when the com- 
parison was made for those whose foster homes were of dif- 
ferent grade the correlation was only .19. In 85 of the 125 
pairs the brighter child was in the better home, and in 80 cases 
the brighter child was placed at an earlier age than his brother 
or sister. 

Comparing unrelated children reared in the same home, a 
correlation of .34 was found between the intelligence of a 
foster child and an own child. The correlation between the 
intelligence of own children and that of their parents was 
.35; the corresponding coefficient for foster children and foster 
parents was .18. The correlation between the intelligence of 
two foster children in the same home was .37, which was higher 
than that for siblings reared in separate homes. Finally, the cor- 
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relation between the intelligence of the foster child and his 
home rating, on a scale devised for the purpose, was .47, 
exactly the same as the corresponding coefficient for the own 
child. 

In spite of the fact that the natural parents of the foster 
children appeared to include a large percentage of defectives, 
the average intelligence quotient a 484 children in the care 
of the ee was 95.3, and only 3.7 per cent rated below 70 

_(the commonly accepted line between normal and _ feeble- 
minded). The average I.Q. of 120 children who had one parent 
known to be feebleminded was 92.9; only 4 of these children 
rated below 70. In the case of 26 children both parents were 
known to be feebleminded; the average I.Q. of this group was 
81.2; only 4 rated below 70, the lowest I.Q. being 63. The 
authors note that ‘it seems hardly possible that the children 
of such inferior parents could form a group so normal in in- 
telligence if heredity is the only factor.” ® 

The school progress of these foster children was compared 
with that of children in several large school systems. The 
wards of the Children’s Aid Society showed a smaller per- 
centage accelerated, but also a smaller percentage retarded 
than did the school children of Gary, Dubuque and Rockford. 

In only 32 cases out of 4or children in foster homes was 
there misconduct of a sort considered serious. These cases 
included disobedience, lying, stealing, running away, masturba- 
tion, and similar conduct. Twenty-three of these 32 children 
had “morally defective” parents. This is 72 per cent, which 
is in contrast with 54 per cent for the entire group. However, 
of 145 children with morally defective parents only 16 per cent 
were themselves behavior problems, and most of these were 
committed to the Society after they were five years old. 

In the course of this study the question was raised whether 
the apparent effect of good environment might not be due 
to the selection of bright children by superior foster parents. 
But a careful analysis of the circumstances surrounding the 
selections and placements convinced the investigators that this 
was not true. In most cases no tests were made until after 
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placement; and young children whose intelligence would have 
been most difficult to estimate showed as high a correlation with 
home-rating as did those examined before placement. 

The general conclusion, therefore, is that the environment 
of foster homes may be counted upon in most cases to wield 
a marked influence on the intelligence, school achievement and 
conduct of children. This position is, of course, in striking 
contrast with an earlier and more hopeless attitude toward chil- 
dren of inferior parents. Without ignoring the legal and 
economic tasks of segregation and financial support for certain 
defectives, it stresses the social tasks of transplanting and 
readjustment amid new surroundings. 

The many other statistical studies that deserve our attention 
include The Delinquent Boy by John Slawson, An Experi- 
mental Study of Children by Helen Thompson Woolley, a 
large number of studies by the United States Children’s Bu- 
reau, Women’s Bureau, and Bureau of Labor Statistics, and 
several monographs by the National Bureau of Economic Re- 
search. 

Case Studies. While social case work is for the most part 
a product of the charity organization and family welfare 
movements, the corresponding research technique seems to 
have been utilized most in studying problems of delinquency. 
In 1915 Dr. William Healy in his monumental work, The 
Individual Delinquent, pointed out the futility of mere specu- 
lation about causes of crime and the barrenness of mere sta- 
tistical correlations. He insisted that instead of finding what 
circumstances might somehow, sometime enter into the pro- 
duction of delinquency, it would be much more profitable to 
study intensively the circumstances which actually did enter 
into the life of individual offenders. His book consists of 
summaries of detailed studies of 1,000 juvenile recidivists and 
of the conclusions which these seemed to warrant. Being a 
physician, Dr. Healy laid great emphasis upon the medical 
findings; but being also a psychologist, he stressed even more 
the mental life of the offender. In later works he made more 
of the cultural backgrounds, family, neighborhood and gang 
life, and other social influences. The necessity of examining 
all these aspects of the delinquent’s life and of seeing the 
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situation as a whole was stated with great clearness in Dr. 
Healy’s paper at the twenty-fifth anniversary of the Cook 
County (Chicago) Juvenile Court.1° The “situation” is “the 
particular environment of the given member of society con- 
sidered together with him as active in it.” But this is not 
merely dependent upon conditions as they are; it is also the 
result of previous conditions. In other words, the situation 
is not something fixed, but is constantly in flux; it is not a 
condition but a process. But perhaps the best demonstration 
of this method of delving into the causes of social maladjust- 
ment, which has come from Dr. Healy and his associates, is the 
series of case studies published by the Judge Baker Foundation 
of Boston. It is not feasible to reproduce even one record here, 
but an outline of the data covered may be presented. A sample 
case record includes a preliminary statement of the difficulty 
involved and the occasion for its being studied, backgrounds— 
immediate family, relatives, developmental history, home and 
neighborhood conditions, habits and interests, school history, 
etc.—, study of the individual, physical and mental, and the 
offender’s own story. Obviously, with such a mass of data it is 
very difficult to devise a procedure for arriving at general 
conclusions. However, these studies show that the cause of trou- 
ble is not a single factor, nor merely a number of factors, but 
a tangled skein of influences, a long course of events subject 
to almost infinite variation. 

Burgess has criticized Healy’s work as giving too little at- 
tention to the offender’s social relations, his role and status in 
the groups to which he belongs, his attitudes toward those with 
whom he associates.11 Mowrer has suggested that the situa- 
tions, of which Healy speaks, may be classified into types; 
and that then the sequences of situations or events may be 
classified into types. Mowrer holds that this is the method 
whereby the complex data produced by case studies may be 
reduced to order and made the basis of legitimate generaliza- 
tions.?” 


” Healy, Wm., “The Psychology of the Situation,” in The Child, The 
Clinic and the Court, pp. 37-52. 

" Burgess, E. W., “The Study of the Delinquent as a Person.” Amer. 
Jour. Soc., 28: 657-680, 1923. 

™% Mowrer, Ernest R., Family Disorganization, Chaps. IX and X. 
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After examining one hundred cases of family disorganiza- 
tion, as manifested in divorce and desertion, Mowrer con- 
cluded that they could be reduced to four main types of 
situations or “tensions.” These were (1) incompatibility in 
response, including what is often called “sexual incompatibil- 
ity,” (2) economic individualization, including vocational sepa- 
ration, economic independence, differences in attitude toward 
wife’s working outside the home, and differences in standard 
of living, (3) cultural differentiation, including differences in 
religion, education and all the folkways and mores of the 
groups in which husband and wife grew up, (4) individuation 
of life patterns, including differences in those habits and opin- 
ions which are distinctive of the individual rather than of his 
group. 

Mowrer applied these concepts to the varying situations in 
certain cases, but he did not succeed in establishing types of 
sequences. However, as a forecast of what such a typical se- 
quence might be, if identified, he presented the following sym- 
bolic representation of the process‘ of family disorganization 
in one instance—loss of respect, pattern-of-life tension, cul- 
tural tension, economic tension, loss of respect, religious ten- 
sion, sex tension. Now if this should prove to be not a unique 
sequence of situations, but one that recurs again and again, 
we should have a basis for understanding and prediction in 
future cases. 

Thomas has utilized another scheme for the analysis of data 
secured through case studies. He assumed that “the forces 
which impel to action” may be classified as (1) the wish for 
new experience, (2) the wish for security, (3) the wish for 
response or affection, and (4) the wish for. recognition or 
status. Ordinarily the ways in which these may find satisfac- 
tion are rather well defined in the code of the group to which 
one belongs. However, if one becomes detached from one’s 
group, or if the general situation in which the group lives is 
changed and the old rules no longer suffice, or especially if one 
finds oneself a member of several groups whose codes are 
not in harmony, the individual is likely to become confused 
and his conduct erratic. The satisfaction of one group of 
wishes may now interfere with the satisfaction of others. The 
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conduct of one person may irritate or injure another. Under 
these circumstances we have an unadjusted person. If the 
disorganization continues long without a new “definition of 
the situation,” a new code of behavior, the person becomes 
demoralized. These are the terms in which Thomas discussed 
the cases of 3,000 unadjusted girls whose records he studied.1® 

Other illustrations of the case-study method applied to the 
interpretation of the problems of individuals and families are 
The Problem Child in School by Mary B. Sayles, Everyday 
Problems of the Everyday Child by Douglas A. Thom, Chil- 
dren Astray by Drucker and Hexter, Other People’s Daugh- 
ters by Eleanor R. Wembridge, The Adventure of Old Age 
by Francis Bardwell, and Suicide by Ruth Shonle Cavan. 

But the case-study method is not limited to the analysis of 
individual and family problems, it is also coming to be applied 
to the interpretation of larger groups, as gangs, neighborhoods 
and communities. In The Gang Thrasher presented accounts of 
individual groups of boys, through the study of which he 
identified several types of collective behavior and charted the 
possible stages of development which represented the “natural 
history” of the gang. He also worked out what he called “the 
conflict cycle” which he found typical of the gangs he studied. 
This consisted of (1) an equilibrium of conflicting interests, 
(2) disturbed by new conditions, and resulting in (3) unrest, 
whereupon (4) tensions increase and presently (5) a crisis 
is precipitated which is followed by (6) open conflict, and after 
a time (7) a tentative adjustment, and eventually (8) a final 
adjustment which constitutes a new equilibrium. This again 
represents a mode of generalizing from the complex data of 
case studies. 

Recently there has been an increasing number of case studies 
of communities. Two noteworthy collections were published in 
1928, The American Community in Action by Jesse F. Steiner 
and Case Studies in Community Organization by Walter Pet- 
tit. These studies have dealt less with “evils” and programs of 
reform than with the interrelations of persons and groups in 
a local area. They have, of course, considered the geographic 
and economic bases of the community life and its historical 
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backgrounds. But they have concentrated on such questions as 
these: What are the common activities, interests and tradi- 
tions? What are the relations with outsiders? Is the population 
relatively permanent or transient? What divisions are there— 
political, religious, language, racial, personal? What is the 
quality of local leadership? In general, what influences con- 
tribute to a community of life, and what factors hinder its 
development? 

All these case studies of persons, families, gangs and com- 
munities are closely related to the practice of social work. The 
latter, however, is concerned with specific situations and meth- 
ods of dealing with them at once; while the former are con- 
cerned with the discovery of typical situations, and the social 
forces which have brought them into being, without reference 
to the immediate needs of particular persons or groups. But 
generalizations based on case studies by social scientists are 
making possible more effective techniques of social diagnosis 
and treatment. : 

Social Surveys. The first large-scale effort to see the vari- 
ous problems of an American city in their interrelations was 
the Pittsburgh Survey of 1907-08. The decade that followed 
witnessed many similar efforts to get a bird’s eye view of some 
local community or larger area. One of the best examples of 
this type of study was the survey of Springfield, Illinois, in 
1914. A group of citizens had become dissatished with certain 
conditions in their city. The occurrence of strikes made them 
wonder whether they were being afflicted by agitators or 
whether working conditions were not all they should be. While 
others complacently regarded Springfield as the “healthiest 
place in Illinois,” they wondered why there were so many 
deaths from preventable diseases. In like manner they ques- 
tioned the effectiveness of relief-giving and of the ways of 
handling offenders. Hence a few of those especially interested 
secured the assistance of the Russell Sage Foundation in mak- 
ing a preliminary study and report. 

As a result of these initial findings a representative com- 
mittee was organized to sponsor and help finance the more 
extensive survey. It was decided to study the public schools, 
the care of mental defectives, insane and alcoholics, recreation, 
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housing, charities, industrial conditions, public health, the cor- 
rectional system, city and county administration. The staff 
was drawn from the Russell Sage Foundation, five other 
national agencies, five state organizations, and the local social 
agencies. The various parts of the survey were directed by 
specialists, but much of the work was done by volunteers, who 
numbered over 600. Altogether the survey cost $25,000, of 
which $9,000 was raised by the local committee, thus guaran- 
teeing and promoting local interest. 

The steps taken, after the staff and local forces were or- 
ganized, included assembling the facts, analysis and interpre- 
tation, constructive recommendations, and publicity. The field 
work took from March to July. It included the study of records 
_ of various organizations and institutions, visits to the agencies 
in operation, first-hand observations of conditions throughout 
the city, special tests, written inquiries and personal interviews. 
The analysis and interpretation called for comparison of the 
findings in Springfield with those in other cities. The recom- 
mendations also were based largely on what had been achieved 
and methods employed elsewhere. Publicity comprised daily use 
of the local newspapers, stories in weekly and monthly maga- 
zines, a separate paper-bound report on each of the nine parts 
of the survey, special pamphlets, and an exhibit in the State 
Armory. Sub-committees were appointed to follow-up the 
recommendations and see that something was done after the 
initial enthusiasm had waned. 

In sharp contrast with the generalized survey and its whirl- 
wind campaign of fact-gathering is the policy of making a 
series of surveys, taking one important social interest at a 
time, and following up the findings and recommendations over 
a period of years. Such a program was adopted by the Cleve- 
land Foundation in 1914. The Foundation has completed three 
major surveys and five lesser studies. The more important 
surveys were of education, recreation and criminal justice. 
In all these much less use was made of volunteers than in 
the Springfield Survey. But much publicity was given to the 
studies in an effort to enlist the interest and cooperation of 
the general body of citizens. 

The Recreation Survey may well illustrate the procedure 
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in all these specialized pieces of work. This study was divided 
into two main parts: first, the recreation influences, tendencies, 
and needs, and second, the recreation agencies of the city. 
Included in the first part was a study of 160 juvenile delin- 
quents in order to determine how their use of spare time may 
have contributed to their waywardness. As a check on this 
another study covered the leisure-time activities of 100 whole- 
some citizens. The findings indicated that undirected and un- 
organized play and loafing were very frequently associated with 
delinquency. The second part of the survey dealt with the 
three general classes of recreation agencies—those supported 
by taxation such as parks, playgrounds and library, those 
maintained by private contributions such as settlements and 
Y. M. C. A., and those operated for profit such as movies, 
pool rooms, dance halls, and amusement parks. The findings 
showed that amid this vast conglomerate of agencies there was 
“overlapping of interest, neglect of some recreation needs 
and an over-supply for others.” The follow-up: work resulted 
in the creation of a Recreation Council whose functions were 
the correlation of existing agencies in Cleveland and the pro- 
motion of new activities. 

Since the War there have been relatively few “blanket” 
surveys, but a considerable number of specialized surveys of 
health, education, religion, recreation and criminal justice. 
These all differ from the community case studies referred to 
earlier in that they are diagnoses of problem-situations rather 
than studies of the net-work of social relationships which 
constitute the very life of the community. Furthermore, the 
surveys have as their goal the achievement of some immediate 
practical purpose rather than the formulation of conclusions 
about local group life in general. 

Ecological Studies. Studies in human ecology, which have 
to do with the distribution of groups and institutions and 
their adjustment to the environment, might perhaps be classed 
as one form of community case studies. But because a rather 
distinctive procedure has been developed it is appropriate to 
deal with them as a separate type. 

In 1921 McKenzie published the results of his study of 
Columbus, Ohio, in which he displayed graphically the pattern 
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of the city.1* Just outside the central business district he found 
some areas which had once been the homes of “good” families 
but were then the stopping place of a miscellaneous array of 
transients. He found a tendency for trouble, as represented by 
juvenile court and associated charities cases, to be concen- 
trated in these areas of highest physical mobility. He found 
in outlying parts of the city greater stability, higher economic 
status, less delinquency, and more consistent support of local 
institutions. His detailed study of a disintegrating neighbor- 
hood is especially interesting. Located on a flood plane near 
the center of the city, it was occupied by working-class people 
of American birth. Families came and went in rapid succession, 
except for a few of the older residents who had not yet 
escaped. There was little visiting back and forth. Most of the 
people lived there from necessity rather than from choice. 
Ownership of property was uncommon and there were few 
secondary means of communication such as telephone and auto- 
mobile. 

At the 1923 meeting of the American Sociological Society 
Burgess presented a scheme for interpreting the growth of a 
city. It comprised a series of concentric circles, at the center 
of the principal business district (Zone I), next an area in 
transition (Zone II), then an area of workingmen’s homes 
(Zone III), a more expensive residential area (Zone IV), and 
finally the commuters’ area (Zone V). 

Following these leads a number of studies have been made 
of divorce, desertion, prostitution, juvenile delinquency, sui- 
cide, and other “indices of disorganization” to see how they 
may be related to the general pattern of the city. In his study 
of family disorganization in Chicago Mowrer identified five 
sorts of areas which he classified according to the type of 
domestic situation most common in each.’® First were non- 
family areas near the center of the city where single men and 
some single women lived in hotels and rooming-houses. Second 
were “emancipated” family areas, “interstitial” (e.g., stretched 
along arterial highways between recognized neighborhoods and 
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communities), where married couples without children lived in 
rooming houses, kitchenette apartments and residential hotels. 
Third were “paternal” family areas lying in Zones II and III. 
Here were large families of wage-earners, often of foreign 
birth, ruled over by the husband and father. Among these 
tenement dwellers divorce rarely occurred, but desertion was 
common, Fourth were “equalitarian” family areas in Zones III 
and IV. Here were small families of the business and profes- 
sional classes living in apartments. The wife commonly had 
interests outside the home. Both desertion and divorce occurred. 
Finally, in Zones IV and V were the “maternal” family areas, 
with small families living in separate houses, the wife being 
the head of the house so far as neighborhood relations were 
concerned. Here, contrary to some expectations, both divorce 
and desertion were rare. 

Another study of this type was made by Mrs. Cavan, also 
in Chicago.1® She found significance in the spatial distribution 
of suicides. Dividing the city into 72 “communities,” the num- 
ber of suicides ranged from none at all in certain outlying 
districts to 87 per 100,000 in the “Loop.” The areas in which 
the suicide rate was highest were parts of the city, in Zones I 
and II, in which native-born, white, single men lived in room- 
ing houses. In these same areas were found most of the pawn- 
shops, drug-peddling centers, and houses of prostitution. There 
was also a marked tendency for areas with high suicide rates 
to coincide with those of high rates of divorce, murder, and 
deaths from alcoholism. In other words, all these were found 
to be related to the disorganization of neighborhood and com- 
munity life. 

As these studies have shown, whenever business and in- 
dustry invade a district that has previously been occupied by 
homes, families begin to leave. But because there is likely to 
be a temporary decline in property values with prospects of 
later increase, they are more ready to rent than to sell. Often 
they make the old house over into a converted tenement or 
rooming house, renting for what they can get and making as 
few repairs as possible until the land value is so great that 
they can afford to “junk” the house and sell the lot for com- 
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mercial or industrial use. Into such an area as this drift the 
strangers who have limited resources. But being there because 
of accident or necessity, they have no stake in the district 
and are ready to move on short notice. As a result local insti- 
tutions, such as church and school, find little support; neigh- 
borliness almost disappears. Then when misfortune overtakes 
an individual or family he is literally a “lost soul’; he is 
isolated from friends and relatives; he must turn to the or- 
ganized social agencies not only for relief and professional 
services, but also for something that will take the place of 
the primary group no longer there. This area is also likely 
to become the “hang-out” of boot-leggers, gamblers and pros- 
titutes, because there is no neighborhood sentiment to drive 
them out, and anonymity facilitates concealment. 

As a result of studies such as these the social agencies of 
St. Louis and perhaps other cities have redistricted their work 
to correspond to the “natural areas” of the city. They hope 
thereby to deal with personal, family and other problems not 
merely as isolated cases of maladjustment, but in relation to 
the total situation in which the person or group finds itself. 
These studies also have a prospective influence on city plan- 
ning. Hitherto emphasis has fallen chiefly on the esthetic, 
economic and health interests, but in the future there seems 
likely to be increasing attention to provision for stable neigh- 
borhood and community life. 

Culture Analysis. While ecological studies have stressed 
the relation of the person to his immediate physical and social 
environment, others have emphasized the significance of the 
culture or civilization of the larger groups to which he belongs. 
Developed originally by the anthropologists in their study of 
pre-literate peoples, the techniques of culture analysis have been 
applied recently to the problems of immigration and assimila- 
tion. While these later studies comprise no such detailed ex- 
amination of separate traits and complexes as have been made 
in the case of the American Indians, for example, they do 
show quite clearly the significance of changing folkways and 
mores, of cultural lags and conflicts. Among the most im- 
portant applications of culture analysis to modern social prob- 
lems are The Polish Peasant in Europe and America by 


238 Contemporary Social Work 


Thomas and Znaniecki, and the Americanization Studies fos- 
tered by the Carnegie Corporation. 

The methods of these studies included visits to peasant com- 
munities in Europe as well as to immigrant colonies in the 
United States, personal observation, interviews, written in- 
quiries, attendance on meetings, utilization of newspapers, let- 
ters, diaries, and actually living with the groups in question. 
The more significant conclusions of these studies may be 
briefly summarized. 

The fundamental patterns of life and behavior are every- 
where the same, but each cultural group (race or nationality 
in ordinary parlance) attaches values to different things and 
different values to the same thing. The fund of attitudes and 
values, that is the folkways, mores, institutions, traditions, and 
material objects possessed by any group constitute its social 
heritage. Now the heritages of the immigrant groups who come 
to America differ in many ways from those of us who have 
lived longer in this country. They have different codes of 
morals, different systems of family discipline and control, 
different food, dress, language, religion perhaps. They are 
accustomed to a different economic and political organization. 
They have different conceptions of personal and family honor. 

But the greatest difference lies in the substitution in America 
of secondary relationships and controls for the primary group 
life in Europe. Most European peasants live in little village 
communities, where everyone knows everyone else, where sta- 
bility is more important than progress, where the pressure of 
group sentiment and opinion keeps each individual in the 
“straight and narrow path.” But when they come to America 
they find no such closely knit communities. Even though they 
join compatriots in an immigrant colony, they are acquaint- 
ances rather than intimates; some have already acquired many 
American ways; the immigrant group is only a small part of a 
larger economic, political and social unit; the whole situation 
is thus utterly different. The newcomer is likely to become 
confused ; he may behave in wild and incalculable ways, yield- 
ing to the impulse of the moment, because removed from the 
familiar background of the permanent community. 

It is not strange, therefore, that the immigrant often gets 
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into trouble. The skill whereby he earned his living at home 
may not be in demand in America. His limited knowledge of 
English means that he will often misunderstand and be mis- 
understood. But most difficult of all is it for him to keep his 
balance in a country whose notions of right and wrong are so 
different from his own. This problem becomes particularly 
acute when the children become Americanized more rapidly 
than their parents. The youngsters are likely to regard their 
elders as “old fogies,”’ or ““dagoes,” to rebel against the old- 
world type of parental authority, and perhaps later to defy all 
forms of social control. 

When there is a family crisis, due to death, sickness, revolt 
of youth, desertion of breadwinner, or imprisonment, the 
American law or the social worker is likely to require or to 
advise some procedure contrary to the mores of the peasant. 
When he finds those who are supposed to be his friends de- 
manding that which he has always regarded as evil, or for- 
bidding that which he values highly, he is in greater distress 
than ever. Thus a cultural conflict is the key to many of the 
misunderstandings between well-wishing Americans and their 
immigrant neighbors. 

Culture analysis has made another contribution to the inter- 
pretation of social problems through the hypothesis of the 
cultural lag. Ogburn has pointed out that while the various 
elements in every culture are in flux, some of them change 
much more rapidly than others; especially do material traits 
(such as tools and implements) develop faster than non-ma- 
terial traits (such as customs and beliefs).’* He illustrates this 
by the belated provision for industrial accidents. Before the rise 
of the factory system most work was done by hand, accidents 
were few, relations between master and servant were personal. 
Hence when an accident did occur it could usually be handled 
satisfactorily on the basis of personal liability. But with the 
appearance of power machinery, large-scale production, and 
absentee ownership, the situation changed materially. The num- 
ber of accidents increased, provision for the injured workman 
was neither certain, prompt, nor adequate. Various modifica- 
tions were slowly made in the old common law, but even after 
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it had been clearly demonstrated that workmen’s compensation 
or industrial accident insurance was essential to meet the new 
needs, most of the states held back and refused to enact the 
necessary legislation. The law-makers, and the voters behind 
them, were still thinking in terms of the handicraft and do- 
mestic systems of manufacture. Similar cultural lags might be 
shown in the realms of marital relations, taxation, representa- 
tive government, collective bargaining, and international rela- 
tions.8 

Thus it is made plain to the social worker that his task 
involves not merely individuals, families and communities, but 
whole cultures as well. Some of his problems cannot be solved 
except by the slow process of assimilation or acculturation. 
Others require the harmonizing or balancing of traits and com- 
plexes within a given culture. Both processes are necessarily 
slow; they demand patience, tolerance and understanding. 


* Since this chapter was written another significant study has been made 
in the field of culture analysis. It is Middletown, by Robert S. and Helen 
M. Lynd. This book has probably received more attention from social 
workers than have any of those mentioned above. 


CHAPTER XVII 
THE MENTAL HYGIENE MOVEMENT 


In the preceding chapter attention was called to the various 
points of view that have dominated social work in various 
periods. Economic interpretation was the keynote of the 
‘nineties. By 1900 a medical and biological conception had 
partly replaced the economic, and the emphasis was placed 
on heredity, glands, and sterilization. A little later mental test- 
ing developed and intelligence levels served to explain behavior 
difficulties. By 1920 the voice of modern psychiatry began to 
be heard in every field, and mental hygiene became the domi- 
nant note in social work. Although sociology has made a num- 
ber of important contributions, and its influence is steadily 
growing, mental hygiene is still the fashion, almost “the last 
word,” for social workers in general, and for case workers in 
particular. 

Since Chapters XI and XII were written a new point of 
view has developed with reference to the nature and treatment 
of mental disorders and defects. This has resulted not only in 
improved methods of caring for the insane and feebleminded, 
but also in the application of knowledge and skill thus gained 
to all types of personality and behavior problems. A concrete 
case will illustrate the type of problems dealt with and some- 
thing of the technique employed. 


A ody. 


I. Tor ProspLemM 


John, a high school boy of sixteen, was referred to the mental 
hygiene clinic by his teachers on account of his failure in school 
and because they couldn’t decide whether he was a “fool” or a 
“genius.” When he appeared for his first interview with the 
psychiatrist he seemed an attractive boy, tall for his age, good- 
looking, but loose-jointed and with poorly developed musculature. 
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His self-assurance was obvious. He was “cocky” and conceited 
about himself, his family and his home. He claimed he had one 
of the finest and most brilliant fathers, the brightest brothers and 
sisters, and one of the best homes in the city. 


II. History 


Family. According to John, his father was one of the most 
talented men in the city. He had planned to be a physician, but 
a nervous breakdown during his junior year at Harvard forced 
‘him to give up his career. John admitted, with obvious embarrass- 
ment, that his father had never been able to complete his edu- 
cation and was at present working in a bank. He was, however, 
by way of recompense for his vocational failure, a writer of 
genius. Unfortunately he had never had a story accepted by the 
publishers, since, as John explained, they were all written in a 
somewhat unfamiliar dialect. As a matter of fact, according to 
some of John’s teachers, his father’s writings were decidedly poor. 
His older sister was a very bright girl, but owing to a breakdown 
of some sort in high school had quit and since become a stenog- 
rapher. His older brother had also been unfortunate. He too had 
been very bright but was struck on the head with a stone, was 
unable to complete high school, and became an elevator boy. 

Boy’s Own Story. John related how he had had various chil- 
dren’s diseases before he had gained mental control over his body. 
Since he acquired full possession of himself he has never been 
sick, except once with scarlet fever, and then he had only a light 
attack. At this time his mother, brother and sister had also been 
‘Il and had to have doctors and nurses. His mother particularly 
needed medical attention because she didn’t possess the powerful 
mind of the others. He, however, soon had control of his disease, 
and needed neither nurses nor physician. John said he was now 
in good health, and that he didn’t believe in disease or germs. In 
fact, he said “he would be willing to drink a tumbler of so-called 
typhoid germs.” Mind was everything, and could even control 
most accidents, according to his theory. He denied, however, that 
he was a Christian Scientist. “I am too radical,” he said. He 
planned to be a writer, and upon finishing high school intended to 
enter Harvard. He would write the great American epic, “as God 
intended him to do.” He appeared amused at his school failure 
and said he wasn’t interested in the subjects, they were silly and 
unimportant. “Why should I study mathematics? Li Lorwere 
going to be a crook on Wall street, it might be well for me to 
know something about mathematics; but didn’t I tell you I was 
going to be a writer? I don’t need to know anything about mathe- 
matics and I don’t want to know anything about mathematics.” 
He was almost equally contemptuous of the other subjects despite 


The Mental Hygiene Movement 243 


the obvious relation of some of them to his announced vocational 
interests. 
III. Status at TIME oF Stupy 


Physical. Although only sixteen years of age John was over 
six feet in height. He had fair, soft skin, with no beard or other 
secondary sex characteristics. In fact, in this respect he had the 
body of a boy of ten. He was loose-jointed and obviously lacked 
physical strength. His physical development in general was child- 
ish. It was apparent he was suffering from some form of endo- 
crine imbalance. “His thymus gland, which should largely have 
completed its work some time ago and retired from the scene in 
favor of the pituitary, whose turn it has been to change the indi- 
vidual from a child to an adolescent and from an adolescent to 
a man, is still persisting in its activity. The other endocrine glands 
have been unable to bring the thymus under control and the 
thymus has gone along blissfully and happily, as it were, in its 
overactivity, not realizing that in doing so it is building for 
the boy a body with which it will be difficult for him to meet 
the problems of everyday life. What is more, a body which, be- 
cause of its very difference from other bodies, will create for the 
boy very special additional problems. The body that is being built 
for the boy is an inferior body.” 

Intellectual. No psychological tests were given but the teach- 
ers reported that he had one of the highest 1Q’s in the school, and 
he was obviously superior in intelligence. 

Psychiatric. He clearly had no special mental disease. Possibly, 
in the light of the family history, he had inherited some degree 
of nervous instability. Obviously his boastfulness and_ self-as- 
surance was'in the nature of overcompensation for emotions of 
inferiority. He was “really humility and misery itself.” 

Social. The family, in addition to John, consisted of an older 
brother and sister, the former being an elevator boy and the 
latter a stenographer, several younger children, and his father 
and mother. The father, as John related, was a bank clerk. The 
home, according to John, was considerably above the average. 
John had few friends, but admitted that he would like one of 
the right sort. He was too far ahead of most boys, according to 
him, to be friends with them. They believed too much in the 
superiority of physical over mental strength. When asked if he 
had a nickname, he replied, “Well, not really a nickname, but 
they call me sister and ‘sissy.’”’ He maintained he didn’t resent 
this and that he was above such things. The boys also continually 
tried to get him to fight. “They pick quarrels with me and then 
claim that I do not fight fair. They get sore because in a fight 
I kick, and scratch, and hite; but that’s all right; any means in 
a fight is fair, if you reason it out correctly. Fighting itself is 
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wrong. Therefore, there can be no right and wrong as to how 
one shall fight. I would not fight of my own accord, because I 
think it is wrong; but if they force me to fight then there can 
be no rules or regulations, and I am at liberty to use any means 
I choose. They haven’t got enough brains to see that.” He usually 
depended upon flight. “I can get away from them as I have longer 
legs and can run faster than any of them. What is more, I know 
more hiding places than all the rest of them put together, so they 
can’t find me if I once get a start.” 

In school he was equally unsuccessful. At the time the study 
was made he was failing in all of his five subjects. Occasionally 
he did almost brilliant work, and the erratic nature of his per- 
formance was a puzzle to his teachers. 


IV. Diacnosis 


Etiology. John was neither crazy nor a genius. Nor did he 
have any definite mental disorder. He was merely an unfortunate 
boy lost in the woods of social relationships, trying to find his 
way out and whistling to keep up his courage. His keen intelli- 
gence perceived the essential failures made by his father and older 
brother and sister, his sensitive emotional nature was hurt, and 
he sought explanations that would throw the blame on outside 
and unpreventable forces. He was an unstable child with retarded 
adolescence, who, feeling keenly his shortcomings, sought devious 
means of meeting the situation. He strongly desired prestige and 
standing among his associates, and assumed an air of superiority 
when these were out of his reach. They were grapes beyond his 
grasp, and so he termed them sour. Instead of striving for status 
as a student, where he might have excelled, he turned his back 
on this one possibility for constructive adjustment, and withdrew 
from competition by running away from reality and denying the 
value of the prize sought. “He is not inferior; he is superior. 
Those who torment him are his inferiors, but the brave denial 
does not change the situation. Again his efforts at stifling the 
pain only further twists and warps him, and when finally this 
twisted and warped personality moves out into the world, day 
by day, its very queerness creates new problems. . . . Higher and 
higher, with ever greater desperation, he builds his stockade and 
scuttles, like the frightened boy he is, to the top, there pitifully 
to continue his denials and, almost inaccessible, to hurl down de- 
fiance upon his ‘inferiors.’ ” 

Diagnosis. John was undoubtedly unstable emotionally, but the 
possibility of dementia przecox or any other definite mental dis- 
ease was ruled out. “If he has such a disease at sixteen, or de- 
velops one later, it will have been made during his own lifetime 
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and out of the materials of his own life. One need not seek to 
blame his grandparents.” 

Sociologically we may attempt a diagnosis in terms of John’s 
reaction to social control. He has certain fundamental desires, and 
is attempting to realize these in accordance with standards set 
up by his group. He wants to conform to the social code, but is 
prevented by his fears and handicaps. We may picture the diag- 
nosis schematically : 


(1) (2) 

Mental Conflict Maladjustment 
Desire for status and for a Accommodations of : 
career, as socially defined. I. overcompensation 

vs. aS 2. rationalization 
Social and physical inferior- 3. flight. 
ity and a dread of disease or 


accidents. 


He has two main wishes which are being frustrated. He wants 
to be accepted as an equal by his companions, but his physical 
inferiority and delayed adolescence stand in the way. He also 
has ambitions for a brilliant future, but he remembers how acci- 
dent and disease checked the careers of his equally brilliant father, 
brother and sister. He attempts to meet this situation bravely but 
succeeds only in making a partial, imperfect and more or less tem- 
porary adaptation which may be termed “maladjustment.” He 
overcompensates by boasting and assuming superiority; he ra- 
tionalizes both the shortcomings of his family, as due to disease 
and accident, and his own fear of a similar fate by denying 
the potency of disease itself. He refuses to face the facts of his 
physical inferiority and flies to the imaginary security of his 
assumed superiority, rationalizing his methods of defending him- 
self when forced into a fight. Another use of rationalization is 
his tendency to impute inferiority to others in order to save 
his own self-respect. 

Mental hygiene involves a number of cooperative techniques. 
A multiple diagnosis may be profitably made: 


Psychological : superior. 

Medical : endocrine imbalance. 

Psychiatric: normal, with some instability. 

Educational : school failure: erratic performances, 

Sociological : “maladjustment” that will eventuate into an even 
more serious condition unless “readjustment” 
occurs. 


Recommendations. John’s liabilities are apparent from the fore- 
going analysis. He is in a precarious condition, and must make 


246 Contemporary Social Work 


a better adjustment shortly or his lack of adjustment will become 
more serious. He suffers from several types of inferiority and 
a dread of disease and accident. He lacks friends, and his family 
is apparently of little help to him. His teachers do not understand 
him. On the other hand, he possesses at least one important asset. 
His intelligence is superior. In addition, he is stimulated by a 
strong ambition to make something of his life. Any plan for his 
readjustment should be based upon specific knowledge of his con- 
dition and not on punishment, general encouragement, argument, 
reward, or threats. His failure in school is merely symptomatic, 
not important in itself, but indicative of underlying lack of ad- 
justment and undesirable accommodations. He should, of course, 
be treated for his endocrine dysfunction: the thymus should be 
controlled and the pituitary stimulated. But even if such treat- 
ment were properly carried out he would not be “cured.” His 
mental habits wotld remain. Years of rationalizing and avoiding 
reality must be offset by a long period of new habit formation 
in a new social situation, under guidance, or in the familiar situa- 
tion with a new line of attack. Explanation of the mental mecha- 
nisms involved would help some, but more might be accomplished 
by changes in the home and school situation. Self-confidence on 
the basis of reality might be gained through good school work. 
His interest in writing might also be utilized as an aid in the 
process of reorganization. Thus through the modification of ele- 
ments in his own make-up, in his attitudes and habits, and in the 
situation, readjustment may eventually be accomplished.* 


Mental Hygiene as a Technique. This case illustrates a 
number of important points relative to the nature of mental 
hygiene as an art designed to aid in the analysis and treatment 
of behavior difficulties. The mental hygiene approach recog- 
nizes the “problem” to be usually merely symptomatic, and 
to demand a detailed and intensive analysis going back far into 
the early life of the client. John’s fear of accident and disease 
was a result of early conditioning by the fate of other members 
of his family. It was found necessary to study all aspects of his 
personality and social environment, to note his reactions to the 
latter, and to view the complex situation as a whole. No mere 
physical or psychological examination alone would have re- 
vealed the deep-seated causes of the difficulty. His Intelligence 


* Williams, Frankwood E., “The Mechanism of Human Behavior.” in 
Williams, F. E., et al, Social Aspects of Mental Hygiene, pp. 26-36 New 
Haven, 1925. Re-arrangement and sociological analysis of original record. 
By permission of Yale University Press. 
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Quotient alone gave no clue to the emotional conflict, nor would 
a knowledge of his endocrine disorder have afforded a solu- 
tion apart from a study of the social situation and of his wishes 
and attitudes. The mental hygiene approach is essentially a co- 
operative one, yet at the same time one unified by certain fun- 
damental principles. What these conceptions are will become 
clearer when the history of the mental hygiene movement is 
reviewed. 

The History of Mental Hygiene: Early Treatment of 
the Insane and Feebleminded. Among primitive peoples 
and even as late as the seventeenth century insanity was 
thought to be due to demon possession. Flogging, burning and 
blood-letting were among the early methods of treatment. In 
the eighteenth century nearly all the indigent mentally af- 
flicted were either at large, or if dangerous, confined in jails, 
houses of correction, poorhouses and the like. Their plight was 
indeed woeful. They were frequently mixed with criminals 
and those afflicted with all sorts of foul diseases; usually 
chained, starved and flogged, in a filthy condition, and with- 
out beds to lie on. Humanitarian interest in the insane began, 
in France, with Pinel. During the French Revolution, this well- 
known physician changed the traditional methods of treatment 
and began to experiment with a policy of kindness and de- 
cency, for the first time in history treating the insane as human 
beings. At the risk of his own life, he struck off their chains 
and placed them in hospitals under the care of sympathetic 
physicians. In the United States the leader of this humanitarian 
movement was Dorothea Dix, who traveled over the country, 
stirring up public interest, spreading information, and stimu- 
lating the founding of institutions. 

By the end of the nineteenth century modern psychiatry was 
born, thanks to such men as Kraeplin, Bleuler, Krafft-Ebing, 
and others; and the movement began which is gradually chang- 
ing insane asylums into hospitals for the mentally sick. In the 
United States such leaders as Adolf Meyer, William A. White, 
and Thomas W. Salmon began to teach that there is no sharp 
line between the mentally ill and the mentally well, that mental 


2 Winslow, C. E. A., “Twenty Years of Mental Hygiene.” Mental Hy- 
giene, 12: 504-515, 1928. Passim. 
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disease is to be regarded much as any other disease, that the 
patient is not to be blamed nor his family humiliated, and that 
much so-called insanity is preventable and curable. 

At the opening of the twentieth century, however, the pub- 
lic had not accepted this view, nor was it understood by the 
profession in general. The humanitarian enthusiasm that had 
been aroused began to die. Hospitals failed to make good their 
claims and began to revert to places of mere custodial care. 
Some asylums were dehospitalized and standards in general 
fell. But between 1900 and 1920 a revolution took place in the 
care of the insane. Violent wards were abolished, the new 
psychiatry gained acceptance, prevention came to the forefront, 
and insanity was recognized as a form of illness, not a crime. 

The Mental Hygiene Movement. In order to appreciate 
the radical changes in the care of the insane brought about by 
the mental hygiene movement the various stages in the history 
of their treatment should be recalled. According to Davie,? 
treatment has passed through three stages and is now in the 
fourth. The first period he terms the demonological, in which 
insanity was thought to be due to witchcraft and dealt with 
accordingly. The second period was that of dungeons and 
chains, during which the insane were treated as criminals. 
The third epoch was that of humanitarianism and empirical 
treatment; and the fourth, the period of scientific study and 
prevention ushered in by the mental hygiene movement. 

Many forces contributed to the new point of view. Among 
them was the emphasis which psychiatrists such as Meyer and 
Healy began to place on environment, experience, and habit 
formation as causes of the psychoses. Such a conception con- 
stituted a basis for successful treatment and prevention which 
became the keynote of the new movement. The greatest single 
figure, the one usually credited with being the father of the 
movement, is that of Clifford Beers, whose own extraordinary 
experiences stimulated his “unflagging efforts to secure public 
interest in the inhumane and unintelligent treatment of the 
mentally sick.” * He was concerned about the condition of the 
mentally ill because he himself had been insane and recovered. 


* Williams, F. E., et al., op. cit., “Introduction,” by M. R. Davie. 
‘Williams, F. E., et al., op. cit., “Foreword,” by J. R. Angell. 
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Beers was a New Haven boy who graduated from Yale in 
1897. In 1900 he became insane and for three years was con- 
fined in various public and private hospitals of Connecticut. 
In September 1903 he recovered—or at least his manic-de- 
pressive condition had so far improved as to permit his dis- 
charge—abandoned his business career, and decided to devote 
himself to improving the lot of the insane. In the elated 
condition characteristic of the stage of the disease in which he 
then was he threw himself into the fight with the zeal of a 
crusader. His first move was to write the story of his life, which 
was published in 1908 under the title, 4 Mind That Found 
Itself. About the same time he started the Connecticut Society 
for Mental Hygiene. A year later the National Committee for 
Mental Hygiene was founded with Beers as its secretary. By 
1912 sufficient financial backing had been secured to launch 
a program of educational propaganda to which were later 
added research and the training of workers. The interests of 
the Committee were broadened to include care of the feeble- 
minded, prevention of mental disorders, and problems of per- 
sonality development in general. During the War the National 
Committee cooperated with the Medical Corps of the Army in 
detecting and treating mental disorders among the soldiers. 
After the Armistice it aided in the rehabilitation of soldiers 
suffering from nervous and mental diseases. Surveys were 
made in several states to determine approximately the number 
of psychopathic and feebleminded persons, the provisions for 
their care, and the most urgent needs. In 1921 an important 
and fruitful alliance was effected with the Commonwealth 
Fund. The united work of these organizations in the establish- 
ment of child guidance clinics and setting up visiting teacher 
demonstrations will be described in Chapter XXI. 

In 1928 the American Foundation for Mental Hygiene was 
announced, having as its purpose the raising of an endowment 
that would guarantee the future of the movement. In May, 
1930, the First International Mental Hygiene Congress is to 
be held in Washington, D. C. 

The achievements of the mental hygiene movement from 
1909 to 1923 have been summarized by Beers in a revised edi- 
tion of his autobiography. During those years general knowl- 


250 Contemporary Social Work 


edge about insanity increased, ‘‘asylums’”’ became hospitals with 
improved institutional treatment and with out-patient clinics. 
The number of. recoveries increased and a start was made 
toward prevention, through the focusing of attention upon 
early manifestations of abnormality. Mental hygiene societies 
were founded in twenty states, and bureaus in many cities. 
Special institutions for the feebleminded were established where 
there had been none. In the early days of the movement psy- 
chiatry enjoyed little recognition, but by 1923 it had been 
firmly established in the medical schools, and applied to the 
problems of delinquency, industry, education, and the behavior 
of children. A standard classification of nervous and mental 
disorders was worked out and statistics were made uniform. 
Popular education proceeded apace, greatly aided by the found- 
ing of the magazine, Mental Hygiene, in 1917. A number of 
mental hygiene conventions had been held and a Division of 
Mental Hygiene was established in the National Conference 
of Social Work. One of the most significant developments 
since 1923 is the establishment of the Yale Institute of Human 
Relations in 1929, in which psychiatry and mental hygiene, 
under the direction of Dr. William Healy, will cooperate with 
the other sciences dealing with human behavior in a program 
of professional training and research. 

Principles of Modern Psychiatry and Mental Hygiene. 
Until recently the lines between general and abnormal psy- 
chology were sharply drawn. Such studies, however, as those of 
Charcot and Janet on dissociation in mildly hysterical patients, 
of Binet and Stern on suggestibility, and of Freud, Jung and 
Adler on psychoanalysis have changed this relationship, and 
are throwing a flood of light on so-called normal behavior.® 
Modern psychiatry has its roots in abnormal psychology, psy- 
chotherapy, clinical psychology and social psychology. Psy- 
chiatry is “the art of mental healing, and is a practical branch 
of medicine.” ® A psychiatrist is, therefore, a specialist in 
nervous and mental diseases and in mental hygiene. There are 


* The reader is referred to Hart, Bernard, Psychopathology, Its Develop- 
ment and Its Place in Medicine, New York, 1927; to Dummer, E. S. (edi- 
tor), The Unconscious, New York, 1927; and Myerson, Abraham, The 
Psychology of Mental Disorders, New York, 1027. 

*Southard and Jarrett, The Kingdom of Evils, p. 371, New York, 1922. 


The Mental Hygiene Movement 251 


many schools of psychiatry and numerous more or less over- 
lapping if not contradictory basic principles. Consistency is 
not an outstanding characteristic of practical psychiatry. The 
fundamental concepts of modern psychiatry are drawn from 
various sources.‘ Behaviorism has contributed the theory of 
the mechanism of conditioning. “In the beginning certain 
stimuli produce certain responses. These native responses, 
called unconditioned, are the starting point for the building of 
complicated conditioned habit patterns.” ® To W. I. Thomas, 
a social psychologist, we owe the concept of the “four wishes” 
and the idea that it is the thwarting of these fundamental de- 
sires that leads to behavior problems. Adler contributed his 
doctrine of inferiority and over-compensation. Among the 
mechanisms described by Freud and the psychoanalysts, pro- 
jection, transference, repression, conflict, sublimation, regres- 
sion, flight from reality, rationalization, defense reactions, and 
wish fulfillment are perhaps the most significant for the study 
of conduct. Finally, to Jung we owe the definition of the ex- 
trovert and the introvert types. 

The psychiatrist is perhaps primarily concerned with the 
treatment of emotional difficulties that hinder the adjustment 
of the individual to his environment. He deals with the total 
reaction of the person to his life-situation. His main interest, 
according to Lowrey,® is in individual reactions, i.e., in the 
adjustment and the maladjustment of the individual. He deals 
with mental conflicts, complexes, psychopathic and neurotic 
states, mental defect and psychoses. Although contributing 
much toward the understanding of commonplace behavior dif- 
ficulties, it is possible that most psychiatrists will always be 
concerned with the grosser abnormalities. It is quite natural, 
therefore, that one of the major contributions of modern psy- 
chiatry should be a reinterpretation of insanity. 

The newer conception of mental disorders differs in a num- 
ber of respects from the ideas dominant a generation ago. To 
begin with, mind and body are no longer considered separate 


7 Healy, Wm., et al., Reconstructing Behavior in Youth, pp. 82-109, New 
York, 1920. ®Idem, p. 83. 

® Lowrey, L. G., “Some Trends in the Development of Relationships be- 
tween Psychiatry and General Social Case Work,” Mental Hygiene, 10: 
277-284, 1926. Passim. 
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units; mental disease is regarded as involving the entire or- 
ganism. As Thomas puts it,‘? mental disorder represents a 
failure of the organism to adapt itself to the conditions of 
life and especially of human society; this failure involves the 
functioning of the entire organism; and causation is multiple 
and complex, rather than simple and specific. In comparison 
with hereditary causes, environmental and social factors are 
coming to be more and more emphasized. As early as 1908, 
Adolf Meyer defined dementia pracox as the result of bad 
habit formation, thus “bringing a portion of the psychiatric 
material clearly into the psychological and social fields.” 

Ten points in the modern conception of insanity are noted 
in the Mental Hygiene Bulletin for May, 1926. These are: 


1. Insanity develops gradually, not suddenly. Diagnosis should 
be sought at the first indications of trouble. 

2. Insanity is not incurable: many are restored to health after 
treatment. y 

3. Insanity is no more a disgrace than any other disease. 

4. It is not a divine visitation but a mental disease and should 
receive proper medical attention. 

5. Asylums are no longer dreadful institutions and are rap- 
idly becoming hospitals from which from 25 to 40% of the 
admissions are discharged as cured or improved. 

6. Emotional shocks, loss of friends and the like, are not 
fundamental causes but merely releasing factors. 

7. “Insanity” is merely a legal term to denote irresponsibility, 
and covers many forms of mental disease. 

8. One can guard against insanity. There are many danger sig- 
nals which should be properly dealt with. 

g. We cannot say that a person is either insane or not -in- 
sane; there are many degrees of mental health. 

10. So-called nervous breakdown is not a disease of the nerves, 
but of mental and emotional condition. 


The psychiatrists, along with the psychologists and other 
specialists, have also contributed to our changing ideas about 
feeblemindedness. True feeblemindedness is an actual lack of 
organic brain development, often an hereditary defect, and is 
absolutely incurable in any medical sense. In at least fifty per 
cent of the cases feeblemindedness is traced to accidental causes 
such as birth injuries, childhood diseases, and the like. Mental 


* Thomas, W. I., and Dorothy S., The Child in America, p. 436. 
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defect resulting from such causes is, of course, not transmis- 
sible. While genuine feeblemindedness appears to be quite in- 
curable, levels of intelligence sometimes change to a consider- 
able degree. Hence psychometric examinations (Binet-Simon 
tests, for example) need to be supplemented by medical and 
psychiatric examinations, social histories, and observation un- 
der varied conditions. 

As we have noted before, mental hygiene is much wider in 
‘scope than psychiatry and clinical psychology as these are 
ordinarily conceived. It is concerned not only with the treatment 
and prevention of mental abnormalities, but also with the 
promotion of mental health. “It may not be true that we are 
all a little insane,”’ said Dr. Macfie Campbell ;"1 “it is certainly 
true that we all have to face the same fundamental problems 
of life, and the problems before which the nervous or mental 
patient has broken down are only different in degree from 
those which each cultivated man has to face.” 

Treatment of the Insane. It is only during the past thirty 
years that under the influence of mental hygiene and modern 
psychiatry treatment has progressed from the stage of cus- 
todial care to that of scientific curative effort. While there are 
numerous private hospitals, the major responsibility for treat- 
ment of the insane falls upon the state institutions. These are 
of two types: state hospitals, for the confinement and treat- 
ment of more or less chronic cases, and “psychopathic hos- 
pitals,” for preliminary examination and diagnosis. The first 
hospital of the latter type was established at the University of 
Michigan in 1906. Such institutions, together with psycho- 
pathic wards in general hospitals, meet a great social need as 
they facilitate the early diagnosis of mental disorder without 
the necessity of legal action. The hospital of the first type 
attempts to give the patient a wholesome environment with a 
minimum of restraint while his physical and mental condition 
receives expert treatment. Occupational and hydrotherapy, the 
fever treatment for syphilis, and other modern methods, in- 
cluding social service and parole, have greatly increased the 
rates of discharge and rehabilitation, while the establishment 


4 Present-day Conception of Mental Disorders, Cambridge, 1925, Pp. 
53-54. 
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of out-clinics has done much in the direction of prevention. 
The following is a description of the social service and out- 
clinic departments of the Kalamazoo State Hospital : 


A psychiatric social worker was placed in this hospital in 
September, 1921. The hospital in 1924 served 15 counties and 
had 2,327 resident patients, and 308 on parole at that time. The 
social service department consisted of only one worker at this 
time (one full-time and one part-time assistant were later added) 
to carry on both the intra- and extra-mural work. The first service 
rendered is that of history-taking. Information is obtained from 
those who bring the patient to the hospital and from a field trip 
to the patient’s home community. The worker also informs the 
relatives concerning the régime of the hospital, and does as 
much educational work as possible in the various communities 
visited. In this hospital very little social work is done for patients 
in the institution. The other main function of the department is 
concerned with parole. In Michigan patients are paroled for one 
year before final discharge during which time they may return or 
be brought back to the hospital. Cases are periodically discussed 
at the staff conference and parole recommended whenever it is 
deemed advisable. The patient is then referred to the Social 
Service Department for re-establishment in the community. Be- 
tween September 1921 and June 30, 1924, 104 placements were 
made. Many types are paroled, including arteriosclerosis, senile 
dementia, chronic alcoholic hallucinosis, dementia przcox and 
paranoid conditions, general paresis, involutional melancholia, 
epilepsy, drug addiction and constitutional psychopathic inferior- 
ity. Of those paroled during this period 72% had resided in the 
hospital for more than a year. Three had been residents between 
five and six years, and one between twenty-five and thirty years. 
The majority of those paroled were between the ages of thirty- 
five and sixty-five. The length of time on parole varied from one 
month to nearly three years (made possible by renewal of resi- 
dence). The financial saving resulting from the above group of 
paroles amounted to approximately $25,000 during the period.+? 


The out-patient clinics conducted by this hospital were 
established in 1916 and held once a month in Kalamazoo, 
Jackson, Lansing and Grand Rapids. Since the beginning of 
this work additional clinics have been held in Holland and St. 
Joseph, and special clinics in other cities. 


23 Summarized from Hughes, Estella M., “An Evaluation of Social Service 
in the Kalamazoo State Hospital.” Hospital Social Service, 11 : 299-306, 1925. 
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The clinic staff consists of a psychiatrist and a psychologist. 
Local social workers are utilized instead of using the hospital 
worker. In Kalamazoo the clinic is held weekly, in the other 
cities, monthly. In the latter case the psychologist spends two 
days each month in the city where the clinic is held and the 
psychiatrist, one. Whenever possible complete histories are ob- 
tained from the referring agency or individual before the patient 
is seen. The usual procedure consists of a physical and psycho- 
metric examination followed by a psychiatric interview. Both 
_ adults and children are examined. From September, 1927, to July, 
1928, a total of 357 new examinations were made by the traveling 
clinic in five cities visited. A total of 220 children, the majority 
over ten, and 137 adults were seen. Of the 357 cases, 128 were 
referred by social agencies, 100 by medical agencies, 55 by courts, 
41 by schools, while 32 came voluntarily. The remaining one was 
an institutional case. 104 were diagnosed as of inferior intelli- 
gence, 97 of average mentality, 36 as psychoneurotic, and 33 
psychotic."* 


Social Control of the Feebleminded. Since the eighteen- 
nineties social programs for dealing with the feebleminded 
have undergone striking changes. Rediscovery of the Mendel- 
ian theories of inheritance and invention of the Binet-Simon 
tests lead to an optimistic belief in sterilization as a necessary 
and effective means of eliminating mental deficiency. Fifteen 
states passed laws authorizing the asexualization of certain 
defectives, but a storm of protest was aroused. While much of 
the opposition was based on purely sentimental grounds, the 
controversy produced some healthy skepticism as to this or 
any other panacea. Present-day programs for controlling the 
feebleminded include the following items : identification, regis- 
tration, special training, social diagnosis, placement in the com- 
munity, supervision, and institutional or colony care for low- 
grade or emotionally unstable defectives. 

Identification of the feebleminded is going on in the public 
schools, in juvenile and criminal courts, in institutions of 
various sorts, and in some industrial establishments. The 
State of Massachusetts requires that all known mental defec- 
tives and all school children who are retarded three years or 
more shall be registered with the Department of Mental Dis- 
eases. (If any of them are later found not to be genuinely 


23 Annual Report of the Out-Patient Department, 1927-28. 
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feebleminded, they are of course removed from the list.) The 
purpose of this registration is to gather adequate information 
about the extent of the problem and to make possible some 
oversight of these handicapped citizens of the commonwealth. 
Special training is given to a slowly increasing number of de- 
fectives, not only in state institutions, but in special schools 
and classes of the public school system. This enables them 
to remain with their families and makes the tax-payers’ burden 
less than it would be if all feebleminded children were institu- 
tionalized. In these classes emphasis is placed on personal hy- 
giene and manual training; an effort is made to train these 
children in dependable performance of simple tasks which 
will enable them to live modestly useful and happy lives in 
the community. 

Too often nothing further is done after the child leaves 
one of these special classes or schools. But in some cases a 
careful study is made, not only of the boy or girl, but of 
his family, neighborhood, opportunities for employment and 
recreation. Someone is found who can understand his limita- 
tions and who will help him to meet the crises, little and big, 
of everyday living. In other words, adequate treatment of the 
feebleminded includes a social diagnosis and prognosis before 
placement in the community. This part of the program has 
been especially well developed in the Walter E. Fernald School 
for the Feebleminded at Waverly, Mass. This institution fur- 
thermore provides supervision for its paroled and discharged 
inmates who are living in various parts of the state. Much 
use is made of informal, volunteer assistance, but the general 
responsibility for social adjustment rests on a professional 
social worker. 

It is now believed that a majority of mental defectives can 
be enabled, by such a program as has been outlined above, 
to make their way in the world without being much of a burden 
or menace to the rest of us. But there will always be some 
whose low level of intelligence or emotional instability render 
them unfit for life outside of institutions. But even these need 
not be mere liabilities. At the Rome (New York) State School 
for Mental Defectives it has been demonstrated that many 
institutional cases can be trained to live in colonies where they 
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will earn at least a goodly part of their maintenance, thus re- 
ducing taxes or extending the State’s service. 

Wider Scope of the Movement. Not only is mental hy- 
giene concerned with mental disorders and defectiveness; dur- 
ing the past decade it has involved increasing attention to 
prevention and application of the psychiatric point of view to 
various social problems. Clinics have been established to which 
various agencies are referring their clients, and individual 
‘psychiatrists are also helping in diagnosis and treatment. The 
tables on page 258 summarize the results of a study of one 
hundred consecutive cases at the adult mental clinic of the 
University of Illinois School of Medicine. 

Similar cooperation is developing in many cities, where 
social workers in family service societies, children’s aid asso- 
ciations, juvenile courts, orphanages, prisons, and other insti- 
tutions, recognize that all problems of social maladjustment 
have a mental aspect which frequently requires the attention 
of specialists. It is no longer believed that a large percentage 
of the persons served by social agencies are feebleminded or 
insane. But it is certain that many of them present emotional 
difficulties with which most social workers are not equipped to 
deal. As a result of this discovery training schools are offering 
courses in “social psychiatry” or mental hygiene, experienced 
workers are reading books on this subject, and some (known 
as psychiatric social workers) are specializing in this field. 

The spread of this movement is by no means confined to 
social work. Its influence is also apparent in the field of educa- 
tion. In nursery school, kindergarten, grammar grades, high 
school, and college mental hygiene is changing the attitudes 
of teachers and pupils. Courses in mental hygiene are some- 
times offered in colleges and universities ; occasionally psychia- 
trists are available for consultation by students. 

Psychiatric Social Work. In 1917 the National Confer- 
ence of Social Work established a Division on Mental Hy- 
giene. A little later the term psychiatric social worker came 
into current use. However, the idea was not entirely new. As 
early as 1905 a social worker was employed by the neurologi- 
cal clinic of Massachusetts General Hospital. A year later 
one was placed in the psychopathic wards of Bellevue Hospital 
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Problems Presented 
Inability to manage home.... 7 
Brictionsnhomer scr l-e 10 


Sex and other delinquencies.. 8 
Dependency 6 


© vice 9 6 0 6 606 6 6 es 8 


BailuresinewOrkeeciorcc% ofa cte 7 
Mental excitement .......... 5 
Despondency ox. cas «cas sites 2 
Biter eon ele ee 6 
Bodily complaints. <.:2.%)..04. 43 
Specialareasonse yssicaciteisee 5 


38% referred because of diff- 
culty in social adjustments and 
8% more on account of mental 
symptoms which caused upsets in 
social environment. 


Agencies by which Referred 
Other departments of dispen- 


SATY Tons Sao aee eae 22 
Institute for Juvenile Research 4 
tivenilescoutt pase eres 1 3 
State’s attorney’s office....... I 


Jewish Social Service Bureau 26 


Illinois Society for Mental 
Hivetene. Sri tncae sara 3 
Visiting Nurses Assoc....... 3 
Juvenile Protective Assoc.... 2 
United) Charities s yeas 5 
Immigration Industrial Com- 
HISSIONS «cos eye eene ene I 
American Red Cross........ I 
St. Vincent’s Orphanage..... I 
Northwestern University Set- 
CLEMENS se cuene eens erie I 
Social Service Department In- 
dustrial Corporation ...... I 
Voluntary application to phy- 
SICIATI poeuies « teicieieshe ire as 26 
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Diagnoses 
Mental. defectives « c:.... sisal 26 
Defective delinquency ....... 4 
Inadequate personality ...... I 
Epilepsy \.ncene ee coe 5 


Psychoses with organic brain 


GISCASE seeks. stipe ecorsteyetepoue 4 
Psychoneurases- ......-.. +. 26 
Dementiaypracox areca 6 
Manic-depressive reactions... 4 
Neurological cases .5........ 18 
General medical cases........ 2 
Negative findings. .......... 4 

Treatment Recommended 
Institutional tsetse 13 
Social service supervision .... 39 
Transfer to other dispensary 

departments: uae es were 7 
Breatinentsin chinicaeemerteet 41 


in New York. In 1911 the Manhattan State Hospital took a 
similar step. But it was the War that gave the greatest impetus 


to this development. 


Psychiatric social work is the branch of social case-work that 
deals with cases of social maladjustment in which a mental factor 
or a behavior problem is of primary importance. All social cases 
have a psychological aspect, but psychiatric social work is con- 
cerned particularly with those in which the mental problems pre- 
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dominate and require attention by specially trained persons. .. . 

The psychiatric social worker is a social case-worker who has 
had systematic instruction in the psychological factors underlying 
behavior and in the principles of physical and mental disease and 
their social aspects, and training in dealing with psychiatric cases. 
Her work is usually carried on in a clinic or hospital, the center 
from which the psychiatrist works and to which persons with men- 
tal problems come. She may also work to advantage in a social 
agency, a school, a court, an industrial plant, or any other insti- 
tution that deals with individuals, provided that the service of a 
psychiatrist is available... .* 


These statements seem to describe the functions and prepara- 
tion of psychiatric social workers clearly enough, but in actual 
practice it is very difficult to know where to draw the line 
between them and other kinds of social case workers. Those 
who are anxious to make a good showing for this new field 
insist that it includes all visiting teachers, probation officers, 
and field workers attached to institutions for defectives and 
delinquents. Others, who are especially impressed by the influ- 
ence mental hygiene has had on all social work, sometimes 
question the existence, or at least the need, of a special sub- 
type of case work to be designated “psychiatric.” 

In addition to this problem there are some interesting ques- 
tions about the relations between psychiatrists and social work- 
ers. Just how do their functions differ? How best can their 
services be coordinated? Perhaps the easiest way to answer the 
first question is to say that they differ in the point at which 
attention is focussed and in the background of training which 
they bring to the common task. The psychiatrist is a medical 
man who has specialized in nervous and mental disorders; his 
attention is concentrated on the patient himself. The social 
worker usually has more training in social science than in 
biology; his (or her) attention is concentrated on the patient’s 
environment. To both it is apparent that patient and environ- 
ment are parts or aspects of a situation whose successful han- 
dling requires both approaches. Sometimes the major responsi- 
bility is carried by the one, sometimes by the other. 

The three main types of situations in which cooperative 


4 Vocational Aspects of Psychiatric Social Work, pp. 15-16. Published 
by Amer. Assn. of Social Workers. 
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relationships may be worked out have been described by Jessie 
Taft.5 (1) Where the problem is distinctly psychiatric or neu- 
rological the case should be controlled by the psychiatrist, the 
social worker playing the subordinate role of technical as- 
sistant. (2) Where the main problem is social, on the other 
hand, the social worker should have control of the case. A 
consultation service is indicated for this type of situation. (3) 
Where the case requires psychiatric insight but does not in- 
volve abnormality the modern social worker, whose training 
has included social psychiatry, should apply his own knowledge. 
A larger and larger portion of everyday case work problems 
are seen to possess mental hygiene aspects. 


* “Mental Hygiene and Social Work,” in Williams et al., Social Aspects 
of Mental Hygiene, pp. 125-145. 


CHAPTER? XVilt 
SOCIAL CASE WORK IN GENERAL 


The many varieties of social work in the United States today 
fall rather naturally into two major divisions. When attention 
is concentrated upon individual persons and their adjustments 
we speak of case work, whether this be under the auspices of 
a hospital, court, industrial corporation, children’s aid society, 
family welfare association, or board of public welfare. When 
attention is centered upon groups and their organization we use 
the term group work, whether this be done through a social 
settlement, neighborhood improvement league, community club, 
playground, Boy Scout troop, civic association, orphan asylum, 
home for the aged, reformatory, council of social agencies, or 
community chest. Obviously the distinction is relative rather 
than absolute, for it is impossible to help individuals make per- 
sonal adjustments without being concerned with group life; 
likewise it is impossible to organize and promote groups with- 
out being concerned about the individuals who compose them. 

Before proceeding with a general discussion of case work 
we shall present a concrete example, one chosen because the 
problems involved were relatively simple and the outcome 
fairly successful. 


BROWN? 


Introduction to the Problem. In May 1916 a “friendly visitor” 
asked the Family Welfare Society in a southern city to see what 
it could do for an English family by the name of Brown. They 
had been in the city for about a year and a half during which time 
Mr. Brown had been working for a local jeweler. Now he had 
been laid off, presumably because business was slack and he was 
unable to do engraving as well as clock repairing. Since his dis- 
charge he had been doing odd jobs, which resulted in a very irreg- 

1This is a summary and analysis of Red Cross Teaching Record No. 3. 
The full record is available in mimeographed form at the Headquarters of 
the American National Red Cross, Washington, D. C. 

261 


262 Contemporary Social Work 


ular and uncertain income. Mr. Brown was anxious to start in 
business for himself and thought that a loan of $100 would be 
sufficient to put him on his feet. Mrs. Brown expected confinement 
very soon and was nervous because of the uncertain income which 
her husband was earning. Arrangements had been made for her 
care at the Metropolitan Hospital in the free ward. There seemed 
to be no immediate need of material relief. 

First Interview. Two days later a visitor from the Family 
Welfare Society called at the home of the Browns to talk matters 
over with them. Both Mr. and Mrs. Brown were at home and 
during the interview their eight-year-old daughter came, so the 
case worker talked with all members of the family and saw the 
conditions under which they were living. Although a bit reserved 
they were friendly and told their story without much questioning 
or urging. However, they did hold back certain information 
about a previous business venture which proved a failure. 

The story they told was briefly as follows. Mr. Brown was born 
in England of fairly well-to-do parents. He went through the 
elementary schools and had a happy childhood and youth. His 
father was a railroad contractor, often performing the actual 
labor himself. He later took an older son into partnership. As 
our Mr. Brown had never been very strong, he was unable to do 
such hard work, so was taught the jewelry business and clock 
repairing. After seven years of apprenticeship he held positions 
as salesman, bookkeeper and clock repairer in another town. There 
nine years before he had met and married Mrs. Brown, who 
also came from a fairly well-to-do family. In 1914 at the advice 
of friends the Browns came to the United States, expecting to 
be able to make more money than in England. After spending a 
short time in Washington, D. C., where no work seemed to be 
available, they moved to this southern city where, they were told, 
“the people were more like the English.” Here Mr. Brown soon 
found the position which he held for sixteen months. Mrs. Brown 
had not made friends and now felt rather lonesome. 

They felt that there was no immediate source of help except 
the Family Welfare Society. Mr. Brown’s relatives were all dead, 
but Mrs. Brown’s father might later send them some money. 
Their plan was to secure a loan, rent a small store-room near the 
negro district and build up a trade in clock repairing. Mrs. Brown 
thought that after her confinement she might take in sewing. 

In the course of the interview numerous clues were given to 
other sources of information which might aid in better under- 
standing this family’s situation and in solving their problems. 
These clues included the names of former employers, prospective 
customers, relatives of Mrs. Brown, church, school, hospital, phy- 
sician, and previous addresses. The names of the friends in Wash- 
ington were not given. 
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The visitor left with the understanding that Mr. Brown would 
bring to the office an itemized estimate of probable expenditures 
and some samples of Mrs. Brown’s sewing. Mrs. Brown’s cordial 
invitation to return indicated that the social worker had estab- 
lished a friendly relationship. 

Further Inquiry. In order to supplement the information given 
by the “friendly visitor” and the Browns, the case worker took 
advantage of nearly all the clues offered. She called on former and 
prospective customers, the former employer, physician, chairman 
of the hospital board, clergyman and school principal. She wrote 
two letters to England, the first to the Charity Organization So- 
ciety in Mr. Brown’s home town, asking for information and con- 
tacts, the second to Mrs. Brown’s father, asking for suggestions 
and definite assistance. But an important part of the needed in- 
formation was given by the clients themselves in subsequent in- 
terviews. 

About a week after the first interview the visitor called again 
and talked with Mrs. Brown about her past life and plans for 
the future. In the absence of her husband she talked more freely 
and told among other things of her previous engagement to a 
young government employe. After a short acquaintance with Mr. 
Brown she broke this first engagement and presently married Mr. 
Brown. Her father was angry, since he felt his daughter was 
marrying beneath her social level. Because of this they had not 
had much to do with each other; however, her father did occa- 
sionally send them money. From her grandmother Mrs. Brown 
inherited $1,600, which she gave to her husband to start in the 
jewelry business. But he failed, losing every cent. Mrs. Brown 
told the visitor that she was very skeptical of her husband’s plan 
to go into business for himself; she thought he should work for 
someone else. She felt that he was rather visionary, but added that 
he was unselfish, kind, and quick to assume responsibility. 

The same day Mr. Brown came to the office to discuss his plans. 
He was told frankly of his wife’s doubts and also that some of 
the people the visitor had seen told her he was a drinking man. 
These statements naturally did not please him, but he took them 
pretty well, rationalizing that his wife was nervous and that he 
“only took an occasional glass of beer to be sociable.” In thus 
talking to husband and wife separately the visitor realized that 
she was in danger of stirring up trouble, but she seems to have 
handled the situation tactfully. 

From other persons the case worker received rather contra- 
dictory evidence. There were several reports of intemperance and 
inefficiency along with others which made him out a steady, re- 
liable workman. In his enthusiasm for the plan of going into 
business for himself, it appeared that Mr. Brown had counted on 
work from people who had never promised it. The jeweler by 
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whom he was employed for sixteen months said that he had kept 
him largely out of sympathy for Mrs. Brown; that the man was 
a weak character, easily influenced by bad companions, and that 
he began to drink and squander his money until the weekly pay 
was turned over directly to his wife. The jeweler said further 
that Mr. Brown was not a good clock repairer and would not be 
likely to earn much at odd jobs. Letters from England reported 
the man as “trustworthy, steady and honest,” “a smart, energetic 
man,” who, however, “would do better under supervision than on 
his own account.” 

Diagnosis and Planning. As she went along it became clear to 
the visitor that before the affairs of the Brown family could be 
straightened out answers must be found to the following ques- 
tions: Should the man go into business for himself or work for 
someone else? If the former, how should he get started? If the 
latter, what kind of work should he seek and where? All these 
questions involved the man’s ability, business conditions in the city 
and elsewhere, possible financial resources, and the wife’s attitude. 
Gradually the visitor came to the conclusion that the man ought to 
accept employment in some other line than clock repairing. But 
to carry out such a plan she must not only locate-a suitable job ; 
she must help Mr. Brown reach a similar conclusion himself. 
Hence the task involved not only employment, but also vocational 
guidance. 

In the second place, it appeared that while the family was not 
in urgent need of financial assistance at the outset, there would 
have to be more or less material relief until the man should be 
settled in a steady job to which he was adapted and from which 
he might receive an adequate income. 

With reference to Mrs. Brown it was important to discover the 
causes of her anxiety and loneliness and to plan how they might 
be removed. One specific problem had to do with her confinement. 
Arrangements had been made for her to enter the free ward of 
a local hospital, but she did not realize that this meant that she 
must accept the services of a staff physician. When she learned 
that in order to have her own physician she must go into a pay 
ward, Mrs. Brown was greatly distressed. She then made it known 
that she had saved a small sum of money and, against the advice 
of the visitor, she decided to use this to pay for her medical and 
hospital care. 

Treatment. The major task of the visitor was apparently that 
of inducing Mr. Brown to change his vocation and of making it 
practicable for him to do so. When she first took the matter up 
with her “case committee” it was decided to compromise by giving 
the man a chance to see what he could do for himself, but with 
the expectation that he would probably fail. So a loan of $30 
was secured, free advertising and cheap rent were arranged, one 
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month’s telephone bill was guaranteed. As a matter of fact, things 
did not go very well on this basis; Mr. Brown’s earnings were 
small and irregular. 

Presently the visitor began to suggest other possibilities and 
induced the man to inquire about other kinds of work. After 
some time she recommended him to a bank that needed a janitor. 
This job paid only $35 a month to start. Hence, because the 
wages were inadequate and because the work involved loss of 
status, she did not urge Mr. Brown to accept it. She pointed out 
the advantages and disadvantages and asked him to think it over 
and discuss it with his wife. He felt that this was “beneath his 
station,’ but decided that “it was better than nothing,’ and so 
took the place. 

During the months in which Mr. Brown’s wages were being 
gradually increased and his duties enlarged, the visitor brought 
material relief consisting of groceries, milk, clothing, and cash. 
She arranged dental care at low cost and helped the man to get 
a suit of clothes at reduced price. But most important of all she 
saw the family frequently to talk over their problems with them 
and to lend encouragement. 

This direct personal influence began in the very first interview 
with Mr. and Mrs. Brown, in which they were encouraged to 
view their situation objectively and to consider various possible 
solutions of their difficulty. However, in the earlier contacts the 
visitor was chiefly bent on securing information; later she devoted 
herself to what has been called the “leadership” aspect of case 
work. For example, when the first plan was made—viz., to make 
a small loan and let Mr. Brown see what he could do for himself 
—Mrs. Brown was much upset and almost hysterical. Her hus- 
band thereupon became sullen and disagreeable. So they went to 
see the visitor in the evening at her home. She spent considerable 
time calming Mrs. Brown and cheering up Mr. Brown. Several 
times when the visitor heard things which were not to the man’s 
credit, she frankly told him and urged him to clear them up with 
the persons involved. 

Among the “treatment interviews,” as they are sometimes called, 
was the occasion on which the case worker tried to induce Mrs. 
Brown to give up her own physician in order that she might enter 
the free ward of the hospital. Another was the discussion of the 
janitor work with the man. Still another was the home visit during 
which the visitor reassured the woman with reference to her hus- 
band’s job and with a promise of assistance until his pay might be 
adequate for the needs of the family. She arranged to have Mr. 
Brown call at the office twice a month for the rent money and 
used these occasions to discuss his advancement as well as his 
troubles. She called at the house weekly to leave a cash allowance 
and to talk things over with Mrs. Brown. 
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Outcome. The most important result observed was that Mr. 
Brown discovered for himself that it was better to work for some- 
one else than to try to run a business of his own. His principal 
unhappiness after taking the job in the bank was over delay in 
receiving an expected advance in wage. Here again the visitor 
encouraged him and talked to the banker on his behalf. Partly 
because of this and partly because Mr. Brown’s work was well 
done, he was made general custodian of the building and later 
was given a clerical position. In twenty months his wages were 
increased from $35 to $125 a month. The family moved to a 
better neighborhood, bought furniture and then moved into a 
still more desirable location. They found friends and real neigh- 
bors and seemed to be happier than ever before. 


Definitions of Social Case Work. The classic definition 
of social case work has been formulated by Mary Richmond. 
After studying many such records as the one we have just 
summarized, after discussing their problems and their tech- 
niques with many case workers, and after long personal experi- 
ence in the field, Miss Richmond interpreted the essential func- 
tion of this type of social work as follows: “Social case work 
consists of those processes which develop personality through 
adjustments consciously effected, individual by individual, be- 
tween men and their social environment.” ? This definition 
clearly emphasizes the sociological aspects of case work. It 
makes development of personality the major objective, but 
implies that this is to be brought about through modifying the 
relationships between people. Put in somewhat different form, 
the case worker’s task is one of changing attitudes—attitudes 
toward persons; toward groups such as family, neighborhood, 
gang, or race; toward institutions such as school, church, trade 
union, or police; toward mores such as those pertaining to self- 
support, recreation, or sex. 

A somewhat different point of view has been presented by 
Father O’Grady, who says that “Social case work is the art 
of ministering to persons who have a great variety of needs, 
which, of themselves, they cannot satisfy directly or through 
normal agencies, through a complete understanding of those 
needs and through the fullest possible use of their own re- 


“Richmond, Mary, What Is Social Case Work? pp. 98-90. 
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sources and the resources of the community.” * This- state- 
ment draws attention to the fact that the clients of a case 
worker present problems in the realms of health and finance 
as well as in personal relations. It implies that these various 
problems cannot be dealt with efficiently unless they are 
treated as parts of a single, but complex situation. One im- 
portant task of the case worker is, therefore, to see that the 
services of physician, teacher, recreation director, employment 
officer, clergyman and other specialists are made available and 
are correlated into a common program for helping the person 
who is in difficulty. Conceivably any one of the others might 
to be the correlator or consultant on community resources, but 
in actual practise this function is most frequently performed by 
the social worker. One part of Father O’Grady’s definition 
reflects the viewpoint of a generation ago. When he speaks 
of people. who cannot meet their needs “directly or through 
normal agencies,” he intimates that the persons served by 
case workers are unusual or peculiar, that their troubles differ 
from those of other people. But careful study of many situa- 
tions dealt with by social case workers has convinced many that 
the problems of their clients differ in degree rather than in 
kind from those faced by people who never go near a social 
service agency. After all, is it very unusual to find persons who, 
like Mr. Brown, are struggling along in an occupation for 
which they are not fitted? And must we regard the bureau 
for vocational guidance as an ‘“‘abnormal” agency? Or shall we 
say that those who hire a lawyer and seek in the divorce court 
a solution of their domestic difficulties are doing the “normal” 
thing, while those who secure the aid of a family welfare so- 
ciety to end their marital conflict are “dependent’’? 

Another question which has received considerable attention 
is whether there be any such thing as case work in general. 
In 1922 the American Association of Social Workers organ- 
ized a group of ten persons representing family welfare work, 
children’s aid, juvenile court, work with delinquent girls, visit- 
ing teaching, and hospital social service, who, in considering 
this question, recognized important differences in the details of 
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their tasks and of their techniques, but agreed that fundamen- 
tally they were carrying on the same kind of work. “In gen- 
eral they accepted all forms of social case work as one.” * In 
October, 1923, seventeen executives and board members from 
six national organizations in the social case work field met 
for a two-day conference at Milford, Pennsylvania. Thus be- 
gan the so-called Milford Conference which has held a two- 
day annual meeting ever since. In a report published in 1929 
it was stated that perhaps the “most important result of these 
discussions was the emergence of a strong conviction unani- 
mously held by members of the Conference that a fundamental 
conception which had come to be spoken of as ‘generic social 
case work’ was much more substantial in content and much 
more significant in its implications for all forms of social case 
work than were any of the specific emphases of the different 
case work fields.” ® However, an independent observer has 
challenged this conclusion. She is impressed with the fact that 
case workers have served for the most part persons with a 
narrow economic margin or none, and who are too ignorant 
to avail themselves of the community’s resources. “It seems 
unlikely that the social worker has acquired a general tech- 
nique for dealing with social problems which would enable him 
to function ehanity well as guide and counsellor to students 
of an undergraduate college, as personnel director in an in- 
dustry, or as supervisor of delinquent boys. There appears no 
basis for the claim to a general technique in personality ad- 
justments. . . .” ® Doubtless Miss Rich’s group would readily 
admit that no one person could serve equally well in these three 
capacities. But they would probably add that no one physician 
could treat equally well patients suffering from ulcers of the 
stomach, tuberculosis, and defective vision. But the diversity 
of medical specialties does not blind us to the essential unity 
of the profession as a whole. The analogy appears to be a fair 
one. 


*Rich, Margaret E., “A Study of Case Work Processes,” Compass, Nov., 
NOPE iy Ae 

° Social Case Work, Generic and Specific. A Report of the Milford Con- 
ference, p. 3. 

$ Walker, Sydnor H., Social Work and the Training of Social Workers, 
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Analyses of Social Case Work. Very likely little is to be 
gained by wrangling over definitions. It is much more profit- 
able to examine in some detail the processes which enter into a 
case work task. Miss Richmond has given us a four-fold 
division of the processes and types of skill employed by social 
case workers. These are: ‘‘(A) insight into individuality and 
personal characteristics, (B) insight into the resources, dangers 
and influence of the social environment, (C) direct action of 
mind upon mind, (D) indirect action through the social en- 
vironment.’ * The first type of skill involves the ability to 
analyze personality and determine the forces which helped to 
make it what it is, distinguishing, so far as may be, between 
“original nature’ and “acquired characteristics.” The second 
calls for an interpretation of the social situation of which the 
client is a part, the persons with whom he associates, the 
groups to which he belongs, the institutions which he utilizes, 
the “‘social atmosphere’ of the area in which he lives. It also 
includes the discovery of “social resources,’ personal, institu- 
tional, or material, which might be utilized in reorganizing his 
scheme of life. The third process includes almost everything 
which may enter into the give-and-take between two persons ; 
it is what we mean by direct personal influence. The fourth 
includes influencing the client’s associates, changing his physi- 
cal surroundings, transplanting him to other localities and 
groups. The first two divisions in Miss Richmond’s analysis 
cover the first interview, investigation, diagnosis and plan- 
ning, as we have illustrated them in our summary of the Brown 
record. They include the assembling of pertinent information 
and its interpretation with reference to possible treatment. 

The last two divisions have been described by Porter Lee 
as the “leadership” and the “‘executive’” aspects of case work. 
In the case of the Brown family the “executive” phase of the 
task included the provision of material relief, arranging loans, 
guaranteeing bills, putting the client in touch with possible 
employers. In other situations it might involve the arranging 
of medical care, vacation outings, removal to new living quar- 
ters, connecting the client with settlement, club, playground, 
or church, transferring to a different school. The “leadership” 
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phase of work with the Browns included encouraging the man, 
calming the woman, diverting their attention from doubtful so- 
lutions to possibilities they had not considered, helping them 
to “see themselves as others saw them.” In other cases this 
might include helping a foreigner to understand American 
folkways, stimulating and training a slovenly housekeeper in 
more acceptable ways, mediating between persons in conflict 
especially by interpreting them to each other. Mr. Lee has 
called the first set of activities “the executive aspect of social 
treatment, because it involves chiefly the discovery of a par- 
ticular resource and arranges for its use.’’ He has called the 
second “the leadership aspect of treatment because it involves 
primarily not the use of other resources but the influence of 
the personality of the worker.” ® 

Approaching the analysis of case work processes from the 
standpoint of the psychologist and the juvenile court official, 
Miriam Van Waters makes a rather different classification. To 
her the four most significant phases are (1) insight, (2) trans- 
ference, (3) development of personality, (4) development of 
new social relationships. By “insight” is meant helping the 
client to understand himself, “to face himself consciously as a 
problem,” knowing “that another has shared his emotional 
experiences without condemning him.” “Transference” may 
mean rapport between the social worker and his client, or it 
may mean attachment to any new object of warm interest and 
affection. By “personality development” is meant helping the 
client to discover unexpected resources within himself, new 
skills, new ways of meeting responsibility, and the joy of 
success. “Development of new social relationships” means not 
only cultivating new attitudes and new roles in groups to 
which the client already belongs, but helping him to find a 
place in other groups both small and large.® 

Each of these analyses aids us in gaining a clearer notion 
of what the social case worker is doing. Some of their differ- 
ences are little more than matters of terminology, but even 
terminology is significant. Out of these and other interpreta- 
tions we have developed the following outline which has been 


*Lee, Porter R., “A Study of Social Treatment,” Family, 4: 191-199, 1923. 
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helpful to us in studying the many and varied activities of 
social case workers. 


I. Diagnosis. 
1. Initial contacts with client and his problem. 
2. Inquiry or investigation—assembling pertinent information 
including data from other professions. 
. Analysis and evaluation of evidence. 
. Organization of information into a unified picture. 
. Prognosis—estimate of possible outcomes. 
. Planning. 


An & w& 


II. Treatment. 


A. Direct personal influence. 

1. Action directed upon the client himself. 
a. Redirection of attention—suggestion. 
b. Interpretation of client and his situation to himself. 
c. Persuasion. 
d. Coercion. 

2. Action directed upon client’s associates—similar to that di- 

rected upon the client himself. 


B. Indirect methods. 
1. Removal of client to new social and physical environment. 
2. Change of physical conditions in the client. 
3. Change of physical conditions in the environment. 
4. Arrangement for services by members of other professions. 


Diagnosis and Prognosis. There was a time when the 
tasks of a case worker, if such he might be called, were two: 
investigation and relief-giving. The investigation combined a 
sort of detective work, to uncover the ‘‘fraudulent’’ applicant, 
with harsh questioning to drive away the “unworthy.” But, as 
has already been pointed out, investigation today is only part 
of the larger task of understanding the client and his situation ; 
and the understanding itself is sought only that there may be 
wise planning with the client and effective measures for the 
overcoming of his difficulties. 

What are some of the things a case worker may need to 
know in order to serve his client adequately? First of all, he 
must start with the client’s statement of his immediate trouble 
as he sees it. But this is quite certain to be an incomplete 
picture of the situation; it explains nothing and may be of 
doubtful accuracy. As soon as possible the case worker secures 
complete identification, including names, addresses, ages, birth- 
places, and marriages within the immediate family. Then he 
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delves into the past, seeking to learn how the person or family 
came to be where it is. He will be alert not merely to physical 
and mental traits which might possibly be inherited biologi- 
cally, but especially to influences which molded habit patterns, 
character, and personality. While studying the personal and 
family history, he will be securing more detailed information 
about the present situation. He will try to find out about 
physical and mental health, income, occupation, work habits, 
leisure-time activities, home life, membership and participation 
in various groups, personal relationships, and so on. 

Where can the case worker turn for all this information? 
Much of it will be given by the client and his immediate 
family. Some will come from more distant relatives, friends, 
employers, tradesmen, teachers, physicians, clergymen, official 
records of birth, marriage, death, arrest, et cetera, and records 
of private social agencies. Some will be revealed by quiet 
observation as the case worker comes and goes in home, 
neighborhood and workshop. Interviews, letters, records, and 
observation are the principal methods employed in getting the 
desired information from these manifold sources. 

There is, of course, an unlimited amount of information 
that might be brought together concerning any human being. 
Must the social case worker keep on until he has learned “ev- 
erything”’ about his client? If not, when and where shall he 
stop? It so happens that the volume of his work determines 
the practical answer to the first question. He is usually re- 
sponsible for so many persons in trouble that he cannot pos- 
sibly uncover more than a small fraction of the facts which 
enter into each client’s history. Very often, therefore, he con- 
tents himself with whatever information happens to be most 
accessible. But the more careful case worker does not let the 
accident of circumstance alone determine what data he will 
assemble. He plans the investigation so that it may reveal events 
and conditions which are relevant to the problem in hand. He 
organizes his facts as they appear, seeking constantly for 
cause-and-effect relationships. He checks his interpretations by 
the plans for treatment which they suggest, and he checks his 
plans by the results actually obtained. As Mrs. Sheffield has 
put it, the case worker is concerned not only about “facts,” but 
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also about their “clue-aspects.” He translates the ultimate fact- 
items in a case history into types of situations and conduct- 
patterns. These he then groups according to what appear to 
be causal relations. If the manipulation of certain factors in 
a “social fact group” result in desired changes, the case worker 
assumes that he has discovered the clue to the trouble.1° We 
may say, therefore, that the difference between a story and a 
diagnosis is that the former is a narrative of more or less 
interesting events, while the latter is an analysis. The adequacy 
of information available about a client may be tested by 
attempting to reduce it to a characteristic or typical problem- 
situation and a sequence of significant events. A comparison 
of the following outline with Jessie Taft’s excellent account of 
a delinquent girl will make the point clearer.” 


Symptom of Maladjustment: Stealing. 

Type of Maladjustment: Mother-daughter conflict. 

Sequence of Significant Events: 

1. Mother became pregnant contrary to expectation and wish— 

the child was not wanted. 

2. Early contacts with mother were associated with pain. 

a. Breast-feeding was painful for mother, dreaded and cut 
short. 

b. Constipation made bowel movements an occasion for a 
contest between girl and parents. 

3. Father did not become object of girl’s affection. 

a. He was worried over loss of job. 

b. Mother nagged, scolded and humiliated him. 

c. Girl’s crying, fussing over food and defecation acted 
as barriers. 

4. Girl steadily concentrated attention on her own bodily func- 
tions and developed increasingly antagonistic attitude 
toward parents. 

_ Girl became jealous of her healthier and more attractive 
brothers and sisters. 

6. Girl teased, tormented and injured other children. 

7. Always wanting something new, she was never satisfied, but 
lost interest as soon as she got what she was after. 


Sheffield, Ada E., Case-Study Possibilities, Chaps. I and IV. 

“Taft, Jessie, “The Effect of an Unsatisfactory Mother-Daughter Rela- 
tionship Upon the Development of a Personality.” Family, 7: 10-17, 1926. 
Also available in Young, Kimball, Source Book for Social Psychology, 
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8. Asked questions about sex which embarrassed her mother 
and brought no adequate answer. . wie 

g. Whenever mother went to hospital for confinement, girl in- 
dulged in stealing. ? 

10. Discussion of sex matters with social worker led to gloating 
over parents—she had discovered what they were trying 
to conceal from her. 

11. But after this discussion the stealing stopped. 


It must be evident from the foregoing that diagnosis and 
treatment are intimately bound up together. But one phase of 
the process, planning the treatment, is still to be discussed. No 
one today would question the proposition that the plan of 
treatment should rest very definitely on the analysis of the 
problem-situation. But there are still some case workers who 
forget, if they ever realized, that a successful plan can never 
be worked out by themselves without the cooperation of their 
clients. When someone’s affairs have become tangled it is easy 
to assume that he is incompetent and offer him a ready-made 
course of action. Such procedure overlooks the fact that the 
experience of ordering his own affairs is sought by everyone, 
and that no real adjustment has been effected until the given 
person has his own situation in hand..This does not mean that 
social case workers blindly endorse every scheme proposed 
by their clients. They point out the advantages and disad- 
vantages of various plans for achieving the purposes sought by 
the clients themselves. Sometimes they help a client to try out 
a plan which does not offer much prospect of success, and later 
help him to devise a more workable plan and carry it out. 
This was done when the family welfare society gave Mr. 
Brown a chance to see what he could do at clock repairing. 

Direct Personal Influence—The Interview. Since a large 
part of the case worker’s activities consists in making per- 
sonal contacts and exerting personal influence, no study of his 
techniques can be complete without special attention to the inter- 
terview. In 1925 the Chicago Chapter of the American Associa- 
tion of Social Workers created a committee to study case work 
interviews. In its records and analyses the Chicago group uses 
substantially the following outline: (1) purpose, physical set- 
ting, and approach to the client; (2) rapport—making friendly 
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contacts by revealing one’s interest, putting client at ease, using 
colloquial language, and the like; (3) coping with the client’s 
attitudes by allowing release of emotions, meeting objections, 
reassurance, reasoning, contrasting plans, informing, compro- 
mising, and similar acts; (4) turning point or crisis in the 
conversation; (5) motivation—“‘inciting action” by appealing 
to prejudices, interest, ambitions, pride, ideals, sense of humor, 
clinching with definite suggestions, leaving something for client 
to do, or other expedients.12 A similar group in Kansas City 
undertook a study of interviews using the following outline: 
(1) background, immediate occasion and setting of the inter- 
view; (2) physical acts of the parties to the interview including 
(a) verbal acts, ie., the dialogue, and (b) non-verbal acts, 
i.e., major bodily movements, including gestures and other ex- 
pressive movements; (3) merital acts or “thought processes” 
including (a) inferences, (b) objectives or purposes, (c) 
“other conscious thinking’; (4) subsequent events which indi- 
cate the significance of the interview.** Following is a con- 
densed account of one of the interviews studied by the Kansas 
City committee. 


Background. Mrs. A is old and pathetic. Of her family only 
a son and grandson are left. The son is of low-grade mentality, 
but not insane, and has been alcoholic for years. Mrs. A has suf- 
fered abuse beyond description at his hands, but bore with him 
patiently until it became necessary to send him to the State Hos- 
pital. At first she was shamed and grieved to the point of being 
irrational. As time went on she became more reasonable, and 
finally was quite happy to know that Frank was receiving good 
care. He is a cleaner and presser by trade and was put in the 
shop at the hospital. Last week Mrs. A realized that she had 
reconciled herself to his absence and expressed the hope that he 
might remain always. 

Occasion for Interview. Shortly after having expressed greater 
happiness than she had known for years, Mrs. A received a letter 
from the hospital superintendent telling her that Frank is to be 
paroled, that the Family Welfare Society has been notified and 
that she is to cooperate in helping Frank make his adjustment. 


2 Interviews, A Study of the Methods of Analysing and Recording Social 
Case Work Interviews, p. 23. 2 e 
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Setting and Opening of Interview. Mrs. A came to the office 
of the Family Welfare Society to talk with one of the visitors 
whom she had come to know rather well. After a short wait in 
an open hallway she was ushered into a small room simply fur- 
nished with desk, bookcase and chairs. 

Mrs. A had been helping to care for a very sick client of the 
Society and had grown fond of her patient who she thought 
was improving. But today Mrs. A was visibly nervous and upset. 
She began to cry and spoke of the patient’s weakened condition 
and suffering. Sympathy was expressed and the discussion kept on 
the patient long enough to let Mrs. A get control of herself. She 
presently introduced the topic which was undoubtedly on her mind 
from the beginning. 

Body of the Interview. Mrs. A (gazing directly at the visitor, 
tears in her eyes, her voicé quick, sharp and almost shrill), “Did 
you hear about Frank?” 

Visitor (to herself), “Tact and kindness are going to be neces- 
sary because Mrs. A is usually hard to deal with on this subject. 
I must be on my guard, remembering that she is both sensitive and 
savage when under stress. I must help her to accept this as a 
fact and not an emotional disturbance.” (Then aloud in ordinary 
conversational tone, calm and deliberate), “Yes, Mrs. A, I had 
a letter from Dr. P.” 

Mrs. A (her voice lower, slow and hesitant), “He will be 
home in a few days. Dr. P told me he wrote you.” 

Visitor (to herself), “Mrs. A evidently has not resented the con- 
tents of the doctor’s letter. She wants advice, although she has 
not asked for it. I must assure her of my thoughtful interest and 
encourage her by building a hopeful plan.” (Then with a smile, 
leaning slightly forward, speaking slowly and clearly), “I’m glad 
you have come this morning, because I’ve wanted to talk to you 
ever since Dr. P’s letter came. I answered it and asked him to 
keep Frank until you and I could talk things over. He told me 
that he felt sure Frank was cured of alcoholism, but that he could 
make no guarantee about whether he would return to the old 
habit. Now, I’ve thought and thought about it and I’ve decided 
that we will have to make a definite plan to help him. One of the 
things I thought of is to get him a job so he will lose no time 
at all when he comes.” 

Mrs. A (sitting very stiff and erect), “Oh, but he can always 
ae Why, there have been several men calling for him 
ately.” 

Visitor (to herself), “Mrs. A is trying to protect Frank even 
at the cost of his own good. Is she going to relapse into the stub- 
born person she is capable of being?” (Then, still leaning forward, 
smiling, speaking slowly and quietly), “Yes, I’m sure he can get 
work, but don’t you think if we had a job promised by some em- 
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ployer who understands, it would help keep Frank away from the 
places where he could get liquor?” 

Mrs. A (tears springing anew, leaning suddenly forward, 
speaking loudly and emphatically), “But I couldn’t stand for any- 
body to know that he’s been in the asylum.” 

Visitor (to herself), “I must ease Mrs. A’s mind, calm her, 
and make her feel my sympathy. Then she will respond and do 
away with any thought of argument.” (Still sitting quietly, a smile 
slowly coming over her face, hand out on desk, palm upward and 

-open), “We'll explain, Mrs. A, that he has been in the hospital 
and has overcome his habit, and I’m sure if we are talking to the 
right man, he will be glad to do anything he can to encourage 
Frank. Who are some of his former employers ?” 

Mrs. A (speaking quickly, her voice becoming louder and 
firmer), “Oh, I forget, but I have some cards at home.” 

Visitor (to herself), “Mrs. A is not convinced until she starts 
to answer, and then she unconsciously decides to follow my sug- 
gestion. I’ll not intimate to her that she has done anything un- 
usual in responding without argument.” (Continuing in ordinary 
conversational tone), “Do you know any of them yourself ? Would 
he be able to get a drink from them?” 

Mrs. A (now relaxed, speaking calmly and deliberately), “I 
knew one place where he was paid in liquor, but I think the others 
are all right.” 

Visitor (to herself), ‘“Mrs. A is interested in the plan and 
is relieved. She has ceased to be emotional and is more rational 
than usual in crisis. I must win her completely, if possible.” (Then 
looking directly at Mrs. A, smiling, with a nod of the head, and 
speaking in louder tone), “Don’t you think it would be best to 
talk to his employer and be honest about things so he can help?” 

Mrs. A (clearly and almost emphatically), “Yes, I guess it 
would. Frank has always been so ashamed when he had to go 
to Leeds or General Hospital and never wanted his boss to know 
it, but I would ask him if he wasn’t more ashamed of getting 
drunk.” 

Visitor (to herself), “Mrs. A has won a battle with herself. 
She has granted a point on intelligent reasoning and not on 
emotion. She is really taking me into her confidence. But I mustn’t 
give her a chance to change her mind.” (Then with direct gaze, 
speaking emphatically but not harshly), “Will you bring the 
cards over to Mrs. W’s tomorrow so we can get them, and call 
at the different places? I told Dr. P we would take care of it 
this week.” 

Mrs. A (nodding her head, dropping into a low, pleading tone 
of voice, leans over with new tears welling up in her eyes; clasps 
her hands together and rests them on the desk while awaiting an 
answer to her question), “Yes, or Ill bring them here. But you 
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promise, don’t you, that you will say ‘hospital’ and not ‘insane 
asylum’ ?” 

Visitor (to herself), “Mrs. A is eager to help carry out the 
plan, but is suddenly confronted again by fear of Frank’s dis- 
pleasure.” (Then smiling, with gentle voice, but loud and clear 
enough to leave no possibility of misunderstanding), “Yes, of 
course, because it is a hospital and Frank is not insane.” 

Mrs. A sat up and smiled quietly. The visitor felt that a perfect 
understanding had been reached and they were now ready for the 
next topic. 


Of course, the case worker was not alone in having “asides,” 
but since it is her account of the interview and not Mrs. A’s 
that is available for us, we can only guess what was going 
on in the client’s mind. 

“Executive” Aspects of Case Work. Because this is the 
phase of social treatment with which most people are familiar, 
being mistaken by some for the whole task, we need add very 
little to what has been said above. The case worker always has 
in his head or in his card catalogue a list of community re- 
sources to which he may turn for help in solving his client’s 
problems. Sometimes the client does not even know of their 
existence, at other times he is diffident about making use of 
them. Perhaps the client is a woman with young children and 
no one with whom she can leave them while she goes to a 
clinic or hospital; perhaps it is a crippled child who has diff- 
culty in going to and from school; perhaps it is a stranger in 
the city who does not know where to look for work or where 
to find a suitable place to live. All these represent opportunities 
for service of the “executive” type, as contrasted with the 
direct personal influence. Such service may include providing 
transportation, guiding through the mazes of a large dispen- 
sary, finding someone to care for children, introducing to 
possible employers, arranging credit, as well as giving direct 
material relief. 

Case Recording. Early in the development of social case 
work it was found helpful to keep memoranda of various 
sorts. For a long time these consisted of little more than lists 
of names and jottings of relief disbursed. Later there were 
added identifying facts about clients and something of their 
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stories to show that the agency was helping the “worthy poor.” 
By the ’nineties some agencies were writing fuller accounts 
of their clients’ backgrounds and the progress of treatment. 
Today the better case working agencies in all fields have still 
more complete records, though they are not necessarily longer 
than those of a generation ago. There is usually a “face card” 
on which appear in simple, tabular form identifying facts, 
relatively basic, permanent data, and material for statistical 
summaries. Some agencies have another blank for medical 
reports. If they give relief, they have a budget sheet. Always 
there is a more or less chronological narrative. Frequently the 
correspondence is filed with it. Finally, there are summaries, 
digests of significant facts and their interpretation. 

Why should busy case workers bother to write all this out? 
Should they not spend their time actually seeing people and 
doing something for them? The answer is that the busier they 
are, the more essential it is to keep adequate records. When a 
visitor is trying to help straighten out the affairs of 50 to 100 
families or separate persons, he cannot possibly carry all the 
pertinent facts in his head. But not only are records an aid 
to the memory of the present case worker; they are still more 
important if the responsibility has to be transferred to another 
visitor in the same or a cooperating agency. The record further 
spares the client the trouble of re-telling his story and it greatly 
facilitates supervision of the case worker. Incidentally the prep- 
aration of systematic records stimulates the worker to more 
critical thinking. Beyond these immediate functions, the case 
record has more far-reaching values. It may be a basis for 
judging the work of an agency, or for standardizing the work 
of a group of agencies. Still more important, the facts which 
may be derived from a study of many records constitute an 
index of general social needs. That is, they are at once data 
for social research and guides to new legislation. 

The vital place which record writing holds in modern case 
work has been forcefully expressed by Mrs. Sheffield. “It is not 
too much to say that a case work agency that keeps poor 
records is giving ineffective or superficial treatment to its 
elients.” 1° 

“ Sheffield, Ada E., The Social Case History, p. 13. 
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Varieties of Social Case Work. Our discussion assumes 
that social case work represents a point of view, a fund of in- 
formation, and certain skills which are equally valuable in a 
number of fields. In the chapters that follow we shall see how 
it varies, and yet how similar it is, (1) in family welfare work, 
whether carried on by family welfare societies, boards of pub- 
lic welfare, or courts of domestic relations; (2) in child wel- 
fare work, whether conducted by children’s aid societies, visit- 
ing teachers, societies for the prevention of cruelty to children, 
or juvenile courts; (3) in hospital social service; (4) in psy- 
chiatric social work; (5) in probation and parole; and (6) 
in vocational guidance and placement. So far as we can see, 
it is as legitimate to regard these as special branches of social 
case work as it is to regard pediatrics, obstetrics, laryngology, 
and surgery as branches of medicine. The reader may form 
his own judgment on this question after studying these various 
types in turn. 


CHAPTER XIX 
FAMILY WELFARE WORK 


Social case work first developed in the field of service to 
needy families. But even while the attention was centered upon 
economic problems there was growing up a program of per- 
sonal service with emphasis upon the building of character and 
family solidarity. In its development this type of social work 
may be said to have passed through four stages. The first was 
that of indiscriminate almsgiving, with little concern about the 
specific needs of applicants or the results of giving them aid. 
The second was that of niggardly relief, in which it was made 
hard for anyone to secure assistance; the assumption being 
that the major functions of “charity agents” were to guard 
against pauperizing the needy and to keep expenses down. The 
third stage was that of relief with a plan, in which budget- 
making, employment service and thrift were schemes intro- 
duced with the hope of making dependent families self-sup- 
porting. The fourth stage has not yet been reached by all of 
the agencies that serve families in trouble. It is that of devel- 
oping personality and promoting family integrity, using 
material relief as only one of many means for gaining these 
ends. Today in a growing number of family service agencies 
material relief plays about the same role that drugs do in the 
practise of medicine. The agency that helped the Brown 
family * had reached stage four. So too had the society that 
helped the Walters over a series of crises. 


WALTERS ? 


First Contacts. In April 1922 Mrs. Walters came to the office 
of a Family Welfare Society asking help in finding work for 


*See Chap. XVIII. 

? Summary of a record in the files of a family welfare society. This same 
case was summarized in 1924 by Queen and Mann in Social Pathology, 
PP. 475-479; and again in 1926 by Walter W. Whitson in Proceedings of 
the National Conference of Social Work, pp. 290-295. The present analysis 
was made by one of the authors in 1928. 

281 


282 Contemporary Social Work 


her husband. She said that her five-year-old daughter had died 
the week before; they were in debt to the undertaker and land- 
lord, but asked nothing except work for Mr. Walters. 

A visit to the home revealed more about the family situation. 
Mr. Walters was formerly a coal miner, but since moving to the 
city he had been doing factory work. Not feeling well he had 
given this up and was canvassing, though with little success. Amy, 
the oldest daughter, was a stenographer earning $10.00 a week, 
part of which she gave her mother for household expenses. Frank, 
aged 14, had been helping his father, but was now working as 
delivery boy and contributing a little to the family income. There 
were three younger girls, two of them attending public school. 
Because the workers in the Family Welfare Society were busy 
and because the Walters family presently found it possible to get 
along without any assistance, little was done until the following 
December. 

Then the family was reported as needing food and fuel. On 
visiting the home the case worker found a more complicated 
situation. Mr. Walters was too ill to work at all; he coughed a 
great deal; his wife said he was afraid to see a physician lest he 
be pronounced tuberculous. Amy had married and no longer con- 
tributed to the family income. Frank was attending part-time 
school and working in a garage; he earned $8.00 a week, $4.00 
of which he turned over to his mother. Mrs. Walters was carrying 
out ashes for a neighbor, in return for which she was given some 
fine coal. The whole atmosphere of the home was one of worry 
and discouragement. 

Further Inquiry. Through further interviews with members 
of the family, calls on various persons and special examinations, 
much additional information was secured. The visitor talked to 
neighbors, teachers, employers, a landlady, and relatives. She 
arranged for medical examinations of several members of the fam- 
ily and a psychological examination of Lucy, the twelve-year-old 
girl. From these various sources she was able to characterize the 
family as follows: 

Mr. Walters, a man of 46, was a hard drinker and had tuber- 
culosis. His teeth were bad and later were all extracted. When 
sober he was kind to his family, but when under the influence 
of liquor was disagreeable and quarrelsome. Moreover, he as- 
sumed little responsibility in the home, leaving most of the burden 
to his wife. At the sanatorium, to which he was later sent, he was 
regarded as the laziest man they ever saw,—perfectly content to 
sit around day after day just smoking and grumbling about things 
in general. 

Mrs. Walters, aged 39, was a small, quiet person with a tired, 
worried look. Like her husband she had been reared in the rural 
South and had very little schooling. They had married when she 
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was only 15. Mrs. Walters was friendly and seemed willing to 
work, but could not do much, for she was five months pregnant. 
Everyone said that she was hard-working and “very deserving.” 
She was ambitious for her children, but too indulgent for their 
good. As one neighbor put it, “she made a door mat of herself 
for the children.” Mrs. Walters also presented a number of 
health problems including goiter, a bad heart, and pyorrhea. 

The two oldest children had married and left home. The daugh- 
ter returned occasionally to help her parents. The son was an 
_ unstable person, an irregular worker and deserter, whose wife 
presently secured a divorce. After this he was an intermittent 
member of his parents’ household, and when his father was killed 
in an accident he was helpful in many ways. Amy’s marriage left 
at home the four younger children, to whom was added shortly a 
new baby girl. 

Frank, aged 14, had dropped out of school and was working 
without an employment certificate, but he later met the legal re- 
quirements of attendance on part-time school and part-time work 
with a permit. He was surly in the home, disrespectful to his 
mother, rough and unkind to his sisters. Frank resented the very 
presence in the home of Emily, whose “sniffles” were a special 
grievance. His mother had pampered him in the effort to avoid 
friction. She let the younger children sleep until he left the house 
and gave them their supper before his return in the evening. Frank 
had also puzzled his teachers. Two of them said he was sullen, 
never voluntarily speaking or responding to their greetings. 

Lucy, the twelve-year-old, was small and not very rugged, but 
pretty, sweet-mannered and refined, bright and ambitious. A 
psychological examination showed an Intelligence Quotient of 117. 
She was a freshman in high school taking a business course. 
Later Lucy had appendicitis. But her great grievance was about 
her clothes. 

Emily, aged 10, was small and quite thin. She was later found 
to have tuberculosis and spent several months in a sanatorium. 
Like her sister, Emily was bright and stood well in her classes. 
Fanny, the three-year-old, was plump, active and very bright. 
Kathleen, the seven-months baby, was very tiny, but doubled her 
weight in 10 months. 

In addition to their own children, the Walters had living with 
them at various times a niece and two nephews. Mrs. Walters had 
three brothers, one living in the city and willing to help as much 
as possible. The other two were miners, with small incomes and 
large families, living at some distance. ‘ 

Diagnosis. The most pressing problem had to do with Mr. 
Walters’ health. How was he to be induced to have a thorough 
medical examination and accept the treatment which this might 
indicate? Whatever the methods may have been, he was persuaded 
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to go to a clinic and later to a sanatorium for tuberculosis. Other 
health problems included Emily’s tuberculosis, Mrs. Walters’ car- 
diac disorder, pyorrhea, and goiter, and later a number of cases 
of acute illness and accident. 

As to mental health, no disorder was apparent and no subnor- 
mality. On the contrary, the Walters family seemed to have su- 
perior ability, though it was only in Lucy’s case that this was 
verified. 

Economic problems appeared intermittently for several years. 
At the outset there was need of food and fuel. As soon as Mr. 
Walters’ condition was definitely known there was the question 
of how to finance the family while he was in the sanatorium. 
Plainly Mrs. Walters could not earn much for a long time. With 
only Frank working, there had to be some material relief until 
the others could contribute to the family income. Several times 
in the next six years the Walters became self-supporting, each 
time to be checked by some new crisis—unemployment, sickness 
or death. 

But that which made this case peculiarly one for a family 
welfare society was the fact that the morale of the Walters family 
was seriously threatened. Mr. Walters had not been carrying his 
share of responsibility. He saw the family grow larger without 
doing anything to meet the added burden. He loafed and drank; 
he quarrelled with his son Frank. As a natural consequence his 
wife was tired, worried and discouraged. Frank had become re- 
bellious, making excessive demands upon his mother, complaining 
about his sisters. The younger girls were “spoiled.” All in all, 
the unity of the family as a group was seriously menaced. There 
was friction, mostly latent, but some in the open. There was lack 
of family pride and enthusiasm and a sense of having lost control 
of the situation. Baffled and discouraged by circumstances that 
seemed too much for them, their morale was well-nigh broken. 

Also their relations with outsiders were not altogether satisfac- 
tory. No one had much use for Mr. Walters, though many felt 
sorry for his wife. Frank was sullen and unresponsive at school. 
The older children seemed to regard their marriages as a form 
of emancipation and thereafter accepted relatively little responsi- 
bility for the family situation. 

_ Cooperation Secured and Arrangements Made. After provid- 
ing emergency relief in the form of groceries and milk, the first 
step in treatment was to report Mr. Walters to the Anti-tuber- 
culosis Society. A visiting nurse was able to persuade him to go 
to a clinic for examination and the physician who made the diag- 
nosis of tuberculosis arranged his admission to the sanatorium. 
A Y. W. C. A. worker interested Lucy in the Girl Reserves, a 
visiting teacher secured a scholarship for her. With this and other 
assistance she was enabled to finish high school and secure a cleri- 
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cal position in a business office. City physicians and the Mu- 
nicipal Hospital were utilized repeatedly in time of sickness and 
accident. A dental college gave examinations and cared for the 
teeth of several members of the family. Relatives were informed 
of circumstances and asked to help in times of special need. They 
gave some money and cared for the smaller children while Mrs. 
Walters was in the hospital. Grocers were consulted with ref- 
erence to extending credit. When Frank proposed that they buy 
a home on installments the visitor took a realtor out to look 
~ over the property and to advise concerning the plan of purchase. 
She also helped the members of the family to find employment 
at various times. Perhaps her most important service in this con- 
nection was performed when she persuaded the superintendent 
of the Tuberculosis Sanatorium to employ Mr. Walters as janitor 
at $50 a month and board. 

The Family Welfare Society gave material relief intermittently 
for several years. This was mostly in the form of grocery orders, 
mill tickets and coal. Through a church, the Mayor’s Christmas 
Tree, and various benevolent individuals, clothing, toys, house fur- 
nishings, and food were given. 

Direct Personal Influence. But the visitor who gave most at- 
tention to the Walters family did not stop with the “executive” 
side of the task. She repeatedly brought her personal influence 
directly to bear upon the more intimate and difficult problems of 
social relationships. When Mr. Walters was well enough to work 
the visitor not only intervened with the superintendent on his 
behalf, but induced him to remain at the sanatorium as an em- 
ploye in order to stay away from liquor and otherwise guard 
his health. When he failed to turn over a reasonable share of 
his earnings to the family she appealed to him to give his wife 
$40 a month. She both talked to him and wrote him a letter 
which included the following paragraph: 

“T will continue to. visit in the home and help Mrs. Walters 
plan so that she can make ends meet. You have a fine wife and 
lovely children, of whom I am sure you are justly proud. And 
now that you are getting well and will soon be strong again, you 
will be able to assist your family better than you have in the past, 
Tam sore,” 

Mr. Walters’ response was immediate and permanent. The vis- 
itor taught Mrs. Walters how to make a budget, keep accounts 
and organize her housework. She was glad to learn and expressed 
her gratitude for this help. 

Frank was a more serious problem, but with the aid of teachers 
and his mother the visitor appealed to the boy to be more helpful 
about the home and avoid friction with his sisters. How she did 
it we are not sure, but he was induced to clean up the yard and 
plant a garden. Some time later when he drew his weekly pay 
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he invited the whole family to go with him to the movies. The 
following year the company for which he was working transferred 
Frank to another city. For a time he did not send much money 
home and his mother had a hard time to make ends meet. The 
visitor wrote him a long letter complimenting him on his advance- 
ment, discussing the family situation, and offering to do anything 
she could for him. This brought the desired response and tided 
the family over the immediate crisis. 

When Mrs. Walters was troubled because Lucy wanted better 
clothes than they could afford, the visitor talked to the girl and 
went with her to do her shopping. She helped Lucy to choose gar- 
ments that were both attractive and durable and evidently won her 
confidence and gratitude. 

Many times Mrs. Walters came to the visitor for advice about 
some problem. One time it was the question of buying a home, 
another time about birth control. She counted on the visitor for 
wise counsel, yet she was gaining in the ability to manage her 
own affairs. 

Results Observed. Several times during the past six years 
the affairs of the Walters family have seemed to be in pretty 
good shape. Then some new crisis would appear and new adjust- 
ments had to be made. On the health side Mr. Walters made such 
gains that he was able to hold a steady job as janitor until he 
was struck by an automobile and killed in 1926. Emily’s tuber- 
culosis was likewise arrested. On the whole the remaining mem- 
bers of the family are in good health at.the present time. 

Economically the family has been self-supporting much of the 
time. Mrs. Walters and the older children have had fairly regular 
employment and have usually managed to pay their bills, besides 
starting to buy a home. At various times, however, they have had 
to receive assistance; for example, when the divorced son ceased 
paying his board, when Lucy and Frank married, and when Mrs. 
Walters’ foot was injured. 

But the greatest gains have been those of personality and fam- 
ily solidarity. Mrs. Walters is no longer bewildered and dis- 
couraged ; she is always ready with a plan, no matter what hap- 
pens. She keeps the family on a budget and organizes her work 
carefully. Some time ago she remarked that she had “never be- 
fore been so comfortable and felt so encouraged about the future.” 
Frank would never be recognized as the sullen, quarrelsome boy 
of six years ago. Until his marriage a short time ago he provided 
a large part of the income, helped his mother in the home and 
was a real brother to the other children. Lucy’s ups and downs 
were never very serious; she is now married and has a home of 
her own. But Emily has recently become rebellious. She wants 
more money to spend on herself and goes joy-riding with doubtful 
companions, 
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The real tests of family solidarity have been such crises as 
Mr. Walters’ death and the withdrawal of financial aid when 
one after another the children married and established homes of 
their own. Most of these difficult situations they met without ask- 
ing for outside assistance or giving up their home. Sometimes 
the long series of troubles seems pretty hard to bear, but usually 
Mrs. Walters and the children who remain at home pull them- 
selves together and face the situation with courage. 


The Philosophy of Family Social Work. Social 
workers have at various times and places set forth the philos- 
ophy which underlies their efforts on behalf of the family.% 
They point to the changes in family life which have come about 
since the Industrial Revolution—removal from the home of 
such processes as laundering, baking, and sewing, outside em- 
ployment of women, living in close apartments, and separate 
interests for the various members of the family. While others 
have questioned the necessity of the family and talked of its 
possible disappearance, social workers have usually regarded 
it as inevitable, fixed in the habits of the race. A few years 
ago they undertook to define “the normal family” in order 
that they might measure and treat deviations from the stand- 
ard. But today they are getting away from the conception 
of a uniform goal and “have a growing appreciation of the 
fact that families are not all cast in the same mould any more 
than individuals are, and that a certain amount of devia- 
tion makes for progress.” 

One of the most interesting statements of the presupposi- 
tions of family social work has been made by Frank J. Bruno.* 
As he puts it, every social institution “has a function, or more 
accurately, functions; and, in addition, individuals are in- 
duced to participate in these social institutions by a variety of 
motives, which may or may not lead the individual to act in 
harmony with the function of the institution.” Indeed, “one 
of the causes of the crises in social institutions today, and one 
which accounts for the rise of social work, is that the auto- 

* See, ¢.g., Brisley, Mary S., “Family Achievement,” Family, 9: 167-174; 
Colcord, Joanna C., “The Fabric of Family Life,” Family, 5: 172-175; de 
Schweinitz, Karl, “The Cultivation of Family Life,” Family, 5: 195-199; 
O’Grady, John, An Introduction to Social Work, Chap. IL; Rich, Margaret 


E. (editor), Family Life Today. | j 
‘Bruno, Frank J., “Family Social Work,” Family, 6: 141-145. 
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matically acting motives, which the long history of the race 
selected into its behavior for their survival values, but without 
the conscious and intelligent cooperation of individuals, are - 
gradually breaking down in the destruction of the simpler 
homogeneous communities of our ancestors.’ Applying this 
generalization to the family, it appears that its function is “‘to 
act as a vehicle for the transference of social heritages.” 
“Biologically it is not necessary. Economically it has serious 
disadvantages—for the woman at least. . . . For the perma- 
nent monogamous family there is little need in hygiene, 
psychiatry or psychology.” It has been “selected into our 
psycho-social environment because of its social survival value 
when tested by society’s need to preserve its gains—its social 
heritage.”’ But “when we compare this quite clearly defined 
function of the family with the motives which lead to partici- 
pation in the institution, the source of much serious conflict 
is at once apparent. Affection, passion, economic support, eco- 
nomic advantage, social prestige—these and other motives lead 
to the formation of families. It must be apparent that some of 
these motives have little reference to the function of the family, 
and some of them are directly antagonistic.” The task of social 
workers is, from this standpoint, one of reconciling motives 
and functions. More accurately, perhaps, it is the problem of 
finding how to reach apparently opposite goals. 

A complementary statement has been made by Gertrude 
Vaile.> The family is the agency not only for passing on the 
cultural heritage of the race but also for training each new 
individual in the art of living with other people. “The family 
is the primary social grouping, necessary alike for the develop- 
ment of the well-rounded individual and the true society. It is 
the first, the strongest, the most intimate grouping. . . . There 
is the interdependence of members of varying strength and 
needs. There is developed the first group consciousness. There, 
if the family life is sound, are rooted all the qualities of mutual 
consideration and mutual aid that are needed to make a noble 
society out in the world, and practised on a scale that can teach 
a little child or demand the highest powers of a grown-up.” | 


® Vaile, Gertrude, “Our Interpretation of the True Place of Family 
Life,” Family, 4: 153-155. 
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With such conceptions in mind a committee of the American 
Association for Organizing Family Social Work has defined 
the content of its field as follows: “Family case work deals 
with the social needs of individuals as parts of family groups, 
and the adjustment of their relation to these groups and to 
society.” The functions of the family are frequently threat- 
ened by such maladjustments as arise from physical and mental 
ills, bad habits, legal entanglements, resourcelessness, unfavor- 
able industrial conditions, lack of decent housing facilities, and 
other adverse influences. Whenever such maladjustments occur 
there is a problem for the family welfare worker. Now “the 
goals of family case work are not only the elimination of the 
evils and resulting maladjustments threatening the family but 
the development of each individual member of the family to his 
highest possibilities, and the satisfactory functioning of the 
family as a group.” ® 

However, since the appearance of many varieties of social 
case work, there are some who say that this philosophy of the 
family belongs as much to one type as to another. In fact, 
they challenge the family case workers to show that they have 
any particular function at all. Children’s agents, probation of- 
ficers, medical social workers, visiting teachers, and all the 
rest are interested in the family as an institution and as a 
social group. Each’of them has a distinctive task, but all are 
contributing to the development of family life. What then is 
there left to comprise family case work? There are three pos- 
sible answers to this question which Mary Richmond discussed 
most interestingly at the Providence meetings in 1922." The 
first is that, after all is said and done, family case work consists 
merely in the odds and ends that are left over by the several 
specialties. The second is that the family case worker is the 
general practitioner of the social service field, offering an all- 
round service and making use of specialists as occasion de- 
mands. The third is that the family welfare society is a special- 
ist itself, with a definite function to perform. “This function, 
briefly stated, is to think of the life of each family as a whole 


* Content of Family Social Work, Amer. Assn. for Org. Fam. Soc. Work, 


Quarterly Bulletin, June, 1926. ; 
7 Richmond, Mary E., “Some Relations of Family Case Work to Social 
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and to treat it as a whole.” Perhaps there is some truth in each 
of these answers, for while the third statement defines the cen- . 
tral and most characteristic aspect of family social work, it is 
also true that the person in this field must often be a general 
practitioner, and as a matter of hard necessity must often 
attend to the odds and ends which might well be handled by 
someone else. 

The Place of Relief-Giving. Because the agencies in 
which family social work developed have been historically asso- 
ciated with the giving of material relief, and because this still 
constitutes an important part of their work, it is necessary 
to consider in more detail just what is the place of relief- 
giving in this field. 

It is a curious paradox that during the years when there 
was a fairly steady decrease in the attention to economic prob- 
lems and in the percentage of families receiving material aid, 
the total volume of relief was increasing. In the ‘nineties it 
appears that almost every family served by the charity organi- 
zation societies received material relief. But in 1927 forty-two 
family welfare societies reported an average of 19,000 families 
receiving financial assistance out of an average total of 46,000 
active major care cases a month. In other words, material aid 
' was given to only two-fifths of all the families for which the 
organizations had accepted responsibility for carrying through 
the typical case work processes of diagnosis and treatment. 
Over against this is the fact of an increasing bill for relief. 
Figures for 96 family agencies show that they were spending 
three times as much for material relief in 1926 as they were in 
1916. After allowing for increasing population and a higher 
cost of living we find the most significant fact to be a fifty 
per cent increase in the average amount given to each relief 
family. What has brought this about? 

First of all, there have been important changes in social 
workers’ views of relief and their methods of handling it. 
Formerly the policy was one of “supplying fuel when the fuel 


’ Dawson, John B., “The Significance of the Rise in Relief-Giving During 
the Past Five Years,” Nat. Conf. Soc. Work, 1922: 228-236; Lynde, Ed- 
ward D., “The Significance of Changing Methods in Relief Giving,” Family, 
8: 135-144, 1927; Hurlin, Ralph G., “Some Results of Two Years’ Study of 
Family Case Work Statistics,’ Nat. Conf. Soc. Work, 1928: 245-257. 
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bin is empty, clothing when the family is more or less in rags, 
_ and incidentals—when we must.” This era was followed by one 
in which family budgets came into general use. But “earlier 
budgets took care of food adequately and that is about all they 
did. Fuel most inadequately, clothing by accident, incidentals 
though included never analyzed and practically negligible.” It 
is only recently that cost-of-living studies have been utilized 
as a basis of budget-making and of measuring the adequacy of 
relief. Now “an honest attempt is made in most societies to 
estimate, not the indispensable minimum on which subsistence 
can be maintained, but a budget which permits the family to 
function normally among other families in the community.” ® 
This change in policy has been questioned by some of those 
who help to finance social work, their minds still being bound 
by the old principle of “less eligibility.”” So a study was under- 
taken in Chicago to determine the relation of the Council of 
Social Agencies’ standard budget to the actual plane of living 
enjoyed by unskilled wage earners. Detailed information was 
secured about 467 families, of whom one-half were found liv- 
ing below the level set by the standard budget and one-half at 
or above this level.1° But in general the fact that some relief 
families have more food and clothing than other families 
which receive no relief does not worry social workers as it 
would have fifteen or twenty years ago. The reason is that 
material assistance is now regarded as one of the means of 
setting a family on its own feet and preparing it to meet future 
crises with courage and resourcefulness. 

Another change of policy in some agencies has been the 
limitation of intake to families that require financial assistance 
and the dropping of cases which do not present economic dis- 
tress. While this is a reversal of the trend of a quarter of a 
century, it has been necessitated by rising case loads and limited 
funds. For example, the Cleveland Associated Charities, begin- 
ning about 1924, dropped many families which did not require 
relief and gave more attention to those homes into which 
money was being put. Better case work resulted and soon a 


® Colcord, Joanna C., “Relief,” Family, 4: 13-17, 1923. : 
” Houghteling, Leila, The Income and Standard of Living of Unskilled 
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goodly number of the relief families ceased to need material 
aid. 

Other reasons suggested for the increasing bill for relief 
are these: (1) it is not so disagreeable to ask help of a social 
agency as was once the case, (2) the entire population has a 
higher standard of living which manifests itself both in the 
requests made and in the willingness to grant them, (3) the 
community chest movement has given wide publicity to the 
existence of relief funds, (4) not a few persons regard their 
contributions to the chest as a sort of insurance against all 
misfortunes and a warrant for asking help in time of trouble, 
(5) a family welfare society in a chest city is not free to drop 
a client for lack of cooperation. Apparently many factors are 
involved in the rising cost of relief. 

In days gone by social workers were often fearful lest their 
clients be pauperized by unnecessary extension of relief. Today 
they are still concerned about the possible effects of material 
aid, but in a somewhat different way. They are beginning to 
realize that many of the results previously attributed to finan- 
cial assistance were really due to experiences in the client’s early 
life, and that financial dependency is only one phase of a more 
inclusive dependency. Taking a cue from the psychiatrists they 
are coming to regard this as primarily emotional rather than 
economic, “There are few of us in any walk of life who are 
not to some degree emotionally dependent, even at the height 
of our adult achievement.” Hence “chronic dependency is a 
potential in every case, but the emotional dependency from 
which it derives does not begin with financial dependency nor 
does it originate in relief.” 11 Dr. Schumacher has divided those 
whom a previous generation would have called pauperized into 
three types: (1) those who have suffered a suppression or star- 
vation chiefly of the self-regarding tendencies, (2) those who 
have rebelled against authority but who in that rebellion have 
not succeeded in establishing their own independence, and (3) 
those who are definitely neurotic. “It is only in the very ex- 
ceptional case, if at all, that it can be said that relief is the 
fundamental or primary cause of the dependence the family 


™ Marcus, Grace, “Social Attitudes as They Are Affected by Financial 
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shows.” !? All this is, of course, no warrant for a return to lax 
administration of material aid. It is simply part of the effort 
to understand the possibilities and the limitations of relief in 
order that it may be used to the best advantage. 

Agencies Doing Family Social Work. There are three 
major groups of agencies whose chief function is family wel- 
fare work. First are the private, non-sectarian agencies, includ- 
ing the family welfare societies which grew out of the old 
charity organization societies, the American Red Cross, and 
the International Institutes. The second group embraces a 
number of sectarian agencies, especially Catholic and Jewish. 
Third are the public, tax supported agencies, including outdoor 
relief departments, mothers’ pension bureaus and courts of 
domestic relations. The American Association of Social 
Workers reported in 1926 that there were approximately 1,150 
family service agencies in the United States distributed as fol- 
lows: 78 
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A family welfare society consists theoretically of a member- 
ship including all who subscribe to its principles or to its 
budget. Actually most of these societies have no well defined 
membership and control is therefore vested in a board of 
directors which is practically self-continuing. The board usu- 
ally decides important questions of policy and chooses the ex- 
ecutive officer who is commonly called secretary or superintend- 
ent. The executive then selects the members of the staff, subject 
sometimes to approval of the board. The staff includes case 
workers who actually deal with family problems first hand, 
district secretaries or supervisors, a clerical force, and some- 


“Schumaker, Henry C., “Personality and Its Development as It Is 
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times special workers in the fields of dietetics or psychiatry. 
In large cities the area is districted, a group of workers being 
assigned to a definite territory. About itself the paid (and 
presumably trained) staff gathers a number of unpaid volun- 
seers who render various types of service under the direction of 
the regular workers. Each district usually has a conference 
or committee that meets weekly, bi-weekly, or monthly, to con- 
sider specific cases and general problems which aries in con- 
nection with the work. About 250 of these societies have united 
in maintaining a national office to coordinate their efforts and 
raise their standards. The American Association for Organiz- 
ing Family Social Work serves its constituent agencies by field 
visits, local and national conferences, personnel service, a four 
weeks’ institute each year, committees, special studies and pub- 
lications. Of its publications the most important are probably 
The Family, a magazine which appears ten times a year, and 
the annual Directory of Family Social Work Societies in the 
United States and Canada. 

The Red Cross differs from the agencies just described in 
several respects. First, it is organized from the top down, i.e., 
the national office established the locals. Second, it exists pri- 
marily for relief in time of war and.of major disaster, such 
as flood, tornado, earthquake, or fire. During the recent War 
a chapter was organized in nearly every county in the United 
States, especially for the purpose of helping families of men 
who had entered the army or navy. After the War was over 
many of the chapters continued to be active in helping ex- 
service men readjust themselves. Also in many small towns and 
rural districts, because there was no other agency available to 
carry on family welfare work, and because the need of such 
service had been demonstrated during the War, the chapters 
received permission from the national office to undertake a 
general case work program. In 1926 there were over 750 Red 
Cross chapters having paid secretaries and about 540 of these 
had been authorized to carry on family case work for the gen- 
eral population. 

The International Institutes are branch units of the Young 
Women’s Christian Associations. “Their aim is to aid foreign- 
born people and their ‘second-generation’ children through the 
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many crises which beset the life of groups thrown out of their 
own natural social anchorage.” 

As we saw in the introductory chapters, the Catholic Church 
has long engaged in charitable activities of many kinds. In the 
United States until recently it has depended largely on the 
regular parish machinery and on such institutions as orphan- 
ages, old people’s homes, and hospitals. But since 1910 various 
dioceses have organized central bureaus of Catholic charities 
“to satisfy the need for trained personnel in family service, 
to coordinate and improve the work of existing organizations, 
and to develop a unified and systematic program of social ser- 
vice.” These diocesan agencies look for leadership to the Na- 
tional Conference of Catholic Charities and to the Depart- 
ment of Social Action of the National Catholic Welfare Con- 
ference. Their ‘house organ” is the Catholic Charities Review. 

For over a century there have been organizations for social 
work with Jewish families. These agencies today are organized 
and maintained very much as are the family welfare societies 
described above, except that they are organizations of, by, and 
for Jewish people. Some of them do exclusively family welfare 
work, others are federations in which there is a family case 
work department, and a few are doing generalized or undiffer- 
entiated case work. National contacts are maintained through 
the National Conference of Jewish Social Service which holds 
annual meetings and publishes the Jewish Social Service 
Quarterly. 

American outdoor relief has been modelled quite directly 
upon the English Poor Law. Economic distress is still the chief 
object of attention, deterrence is emphasized, and the work is 
largely handled by persons without any training or other special 
municipalities have employed trained case workers who are 
qualifications for the task. However, over 100 counties and 
doing genuine family social work. Sometimes they are called 
overseers of the poor, sometimes superintendents of public wel- 
fare, sometimes county agents. In a number of states their 
work is supervised by a state department. 

Mothers’ pensions, which have spread rapidly over the 
United States since 1911, are variously administered, some by 
juvenile courts, some by county or municipal boards, some by 
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the outdoor relief agency, and some by state departments. As 
the realization grows that bereaved families often need more 
than financial assistance, the term “mothers’ aid” takes the place 
of “mothers’ pensions,’ and mere cash allowances are ab- 
sorbed into a larger program of family service. The American | 
Association of Social Workers has estimated that sixty of these 
agencies have reached this point in their development. 

Scattered jurisdiction over matters affecting the family has 
given rise in a number of large cities to at least a partial central- 
ization of cases having to do with divorce, desertion, non- 
support, custody of children, and related problems. The organi- 
zation of these courts of domestic relations, or family courts, 
differs so greatly from city to city that it is difficult to gener- 
alize concerning them. But an essential part of their make-up 
is a probation department with a staff of trained case workers 
who make investigations, undertake reconciliations, supervise 
the carrying out of judicial decisions, and do almost everything 
that goes to make up family social work. 

Inter-Agency Relations. We have already seen how fam- 
ily agencies of several-types work together through national 
organizations. One of the important results of national inte- 
gration has been the development of inter-city cooperation. The 
mobility of the American people is becoming so great that it is 
rare indeed that all the sources of understanding and assistance 
for a client can be found in one local area. In order to serve a 
family wisely it is often necessary to get in touch with relatives, 
friends, former employers, and public officials in half a dozen 
localities. Hence members of the American Association for 
Organizing Family Social Work are pledged to answer in- 
quiries from similar societies in other cities. When information 
is desired from a place in which there is no family welfare 
agency, use is made of a “forwarding center,” one organization 
in each state undertaking to keep a list of correspondents in all 
towns which have no family society and to forward inquiries 
and secure replies from these correspondents. 

In a great many cities, the local family welfare societies co- 
operate with each other and with other social agencies through 
a council of social agencies, a piece of social machinery de- 
scribed more fully in Chapter XX XI. As regards family wel- 
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fare work, such a council deals with problems of division of 
labor, transfer of cases, and other matters of common interest. 
On the whole it can be safely said that no fundamental prin- 
ciples have yet been developed affecting the division of labor 
between public and private or sectarian and non-sectarian agen- 
cies. However, as a matter of common practice, Jewish fantilies 
are referred to a Jewish agency wherever one exists ; emergency 
cases are sometimes handled by private organizations, leaving 
the long-time work to a public department; sometimes this is 
reversed; tax-supported agencies usually decline to accept re- 
sponsibility for non-residents. 

One important device for inter-agency team-work, the social 
service exchange, was long ago developed by the charity organ- 
ization societies. This is an office in which are kept cards show- 
ing names, addresses, other identifying data concerning clients, 
and the names of agencies inquiring about them, with dates. 
By calling the exchange a worker can quickly discover whether 
any other organization is dealing with a given family or has 
served it in the past. If another agency is involved, the essential 
facts of its relation to the client are secured by direct contact 
with the organization itself. This makes it easier to guard 
against working at cross purposes and enables the visitors in 
different societies to unite in a common plan for promoting the 
interests of their clients. It makes available for the worker 
whose contact with the case is newest a fund of information 
which may have been difficult to assemble. It also spares the 
client re-telling a story which may not be easy or pleasant to 
rehearse. All reputable case working agencies, whether in the 
family field or any other, use the social service exchange if 
one exists. 

The social service exchange is, of course, of value chiefly to 
the organizations in a given locality. Another device, known as 
the Transportation Agreement, has as its purpose the promo- 
tion of intercity cooperation. In 1928 over 800 agencies signed 
an agreement to abide by the following rules pertaining to per- 
sons asking for transportation to other localities. The agency to 
which application is made shall satisfy itself by adequate and 
reliable evidence that: “(i) the prospects of the applicant in 
opportunities for normal living are not decreased by sending 
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him to the proposed destination; (2) the applicant (a) will 
have such resources for maintenance at the point of destination 
as will save him from becoming dependent on relief from an 
agency, public or private, or (b) is a proper charge upon the 
agencies there, or (c) has legal residence there.” The Agency 
shall make (3) “reasonable effort to obtain from an appropri- 
ate agency at the proposed destination a report as to the facts 
included in Rules 1 and 2; (4) provision for the applicant 
through to the ultimate destination which has been determined 
by the sender.” It will be observed that the principles here set 
forth are very different from those involved in the old settle- 
ment laws, which sought to lighten the burden of the com- 
munity rather than to promote the welfare of the client. The 
idea was first worked out by the National Conference of Jewish 
Social Service in 1900; it was developed by other agencies 
through a committee of the National Conference of Charities 
and Correction in 1902; and is now administered by a joint 
committee representing five national organizations. 


CHAPLER 
CHILDREN’S AID AND PROTECTIVE WORK 


Social work with children, as we saw in earlier chapters, 
has undergone very marked changes. In colonial times orphans 
and the children of ne’er-do-wells were commonly apprenticed. 
While officials were probably more concerned with the tax- 
payers’ budget than with the children’s development, it is un- 
likely that many serious abuses occurred because of the intimate 
acquaintance of everyone with his neighbor’s affairs. After the 
Revolution some orphanages were founded, and in the course 
of the nineteenth century their numbers increased rapidly. The 
early institutions were under the auspices of various religious 
denominations; later ones were controlled by fraternal orders, 
non-sectarian boards, and a few by counties and states. 

About the time of the Civil War the State of Massachusetts 
developed a scheme for boarding out dependent children in 
private homes. A little earlier the New York Children’s Aid 
Society started its program of “emigration as the cure for 
juvenile pauperism.”’ This Society placed children from the 
sidewalks of New York in rural homes, taking them out in car- 
load lots. Gradually certain orphanages assumed responsibility 
for finding foster homes for some of their wards. In the 
’seventies humane societies became interested in children as well 
as animals, and presently there sprang up a number of Soci- 
eties for the Prevention of Cruelty to Children. Very early in 
the century Houses of Refuge were established to remove chil- 
dren from the common jails. These institutions developed into 
Reform Schools and paved the way for State Industrial 
Schools. In the twentieth century came Juvenile Courts and 
probation for ‘dependent, neglected, and delinquent children.” 

In none of these agencies were children handled on the basis 
of detailed study and personal adjustment. But as children’s 
agencies became familiar with the principles of case work, they 
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began to adopt them and adapt them to their specific problems. 
As a consequence needy children are today cared for both as 
individuals and in groups. 


ROY -DANIELS= 


First Contacts. Just before Thanksgiving, 1921, the head of 
a Church Home for Boys asked a Children’s Aid Society to in- 
vestigate the application which he had received for the care of 
Roy Daniels. The boy’s father was dead and he was living with 
his grandmother and aunt. Before the investigation could be com- 
pleted the relatives withdrew the application and placed Roy in 
another institution. By the following spring the second institution 
had found him a troublesome lad and asked the Children’s Aid 
Society to provide a boarding home for him. But because the 
superintendent of the orphanage changed her mind about keeping 
Roy and because the aunt and grandmother talked of removing 
him to a third institution, nothing was done for another eight 
months. At the end of that time the Children’s Aid Society as- 
sumed responsibility for placing the boy in a foster home. 

Preliminary Study. Before accepting this responsibility the So- 
ciety made a rather careful study of the situation, including the 
boy’s personal and family history, medical and psychological ex- 
aminations. In assembling her information the social worker first 
inquired at the Social Service Exchange, then called on the grand- 
mother and aunt with whom the boy had been living before going 
to the orphanage. There was correspondence with other relatives, 
consultation with workers in a number of agencies which had dealt 
with the family, verification of birth, parents’ marriage and 
father’s death, and arrangement of medical, psychological, and 
psychiatric examinations. From these varied sources the follow- 
ing information was drawn. 

Roy’s grandmother, a refined old lady, belonged to one of 
the “first families of Virginia.” After her husband’s death many 
years ago she came to the city in which she now lives and became 
manager of a boarding home for girls. She was successful in this 
in spite of her strong temper, a trait she shares with several mem- 
bers of the family. Of her four children two are getting along 
nicely, Roy’s father is dead, and his aunt is “insane.’’ This aunt, 
with whom Roy lived for a time, had “fits of temper,” “heart 
spells,’ and delusions. 

The father was a telegrapher, capable of earning a good living, 
but a heavy drinker. On this account, he was divorced from his 
first wife, and had a quarrel with Roy’s mother, after which he 


*Summary of a record made available through the Child Welfare League 
of America. 
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attempted suicide. He was committed five times to a State Hospital 
as an alcoholic. He died of pneumonia following his last spree. 

On his mother’s side the history is equally significant. Roy’s 
grandfather was alcoholic and insane, but his grandmother was 
said to be a very fine woman. One aunt is reported to have been 
insane, though she has improved greatly in recent years. 

The boy’s mother gave birth to an illegitimate child several 
years before she met Mr. Daniels. During this pregnancy she suf- 
fered a great shock from the accidental death of her brother. Soon 
after the child was born she was committed to a State Hospital 
for the Insane. Her condition improved, she was discharged, and 
became a stenographer. She married, but was soon separated 
from her husband because of his cruelty. Three years later she 
married Mr. Daniels. While she was pregnant with Roy she was 
underfed, in debt, and worried about her husband’s drinking. 
She became depressed, suspicious, and irritable, and soon after 
Roy’s birth was again committed to a State Hospital. She was 
in and out of institutions for the mentally sick until her death. 

Thus Roy himself had a doubtful heredity and a poor start. 
From the outset he led a “much disjointed life.’ After his mother 
went to the State Hospital he spent three months with his grand- 
mother ; then a friend took him for a similar period, after which 
he returned to his grandmother for a few weeks. He was next 
placed in an Institution for Babies; after that in a hospital. Then 
for two months he was with his aunt. By this time his mother had 
been released from the State Hospital, so he spent eight months 
with his parents. Then his mother “went to pieces” again, and 
Roy was in two different orphanages for about two years each. 

At the beginning of this four-year period he was described as 
a “good-natured, fat, chubby baby.”’ At the end he was reported 
to be “exceedingly troublesome,” playing with his excreta, using 
the wash bowl for a toilet and “‘soiling everything near him.” He 
had enuresis, “yelled at the top of his lungs,” and “didn’t get along 
with other children.” At school he: did well in kindergarten, but 
failed in the first grade. His teachers regarded him as neglected 
and “crushed by his surroundings.” A medical examination re- 
vealed a discharging ear, enlarged tonsils, and contracted fore- 
skin. A psychologist reported an I. Q. of 98. “He seemed like a 
perfectly normal child who has been completely starved on the 
emotional side and driven back upon himself for comfort and 
satisfaction.”” Some time later a psychiatrist found that Roy was 
worrying about his mother, afraid of the dark, masturbating, and 
perhaps imitating his aunt’s temper outbreaks. 

Diagnosis and Plan. From the information gathered it seemed 
evident that Roy could not stay with his aunt or grandmother, 
and that institutional life was not developing a wholesome per- 
sonality. He appeared to need a quiet environment, perhaps a 
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boarding home on a farm, with calm, sympathetic, and under- 
standing foster parents. The Children’s Aid Society decided, there- 
fore, to accept Roy for placement, asking the Board of Public 
Welfare to share the cost of his care. , 

Temporary Boarding Homes. None of the foster homes which 
were available seemed entirely suited to Roy’s needs, so he was 
placed temporarily with a Mrs. Roberts, who had reared three 
children of her own. The visitor told Mrs. Roberts quite frankly 
about Roy. She seemed to understand his difficulties and to be 
ready to undertake the mothering of this “problem” boy. There 
was, however, some question as to Mr, Roberts’ attitude, so the 
venture was regarded by all concerned as something of an ex- 
periment. Roy was very happy to leave the orphanage and quickly 
made himself at home with the Roberts family. But before long 
he was flying into tantrums, screaming, swearing and calling the 
foster mother all sorts of vile names. He demanded to be waited 
on, was very slow about dressing and always wanted something 
different from what had been given to him. 

The visitor called frequently to talk matters over with Mrs. 
Roberts and with Roy. She managed to quiet them both when 
the tension was greatest. She advised Mrs. Roberts to splash Roy 
with cold water and put him to bed rather than whip or spank 
him when he went into a tantrum. Several times when both 
Mr. and Mrs. Roberts insisted that the boy be removed at once 
she persuaded them to try it a little longer. When Roy taunted 
his foster mother that she did not dare to punish him lest the 
Society “get after her,” the visitor explained to him that Mrs. 
Roberts “had a perfect right to punish him just as she thought 
best when he was a naughty boy.” Along with these direct personal 
adjustments, the visitor arranged to have Roy taken regularly to 
an ear clinic, persuaded his aunt to postpone her proposed visit 
to him until he might become better adjusted, explained his case 
to the school teacher, and provided glasses. 

After three months Mrs. Roberts insisted that she could not 
possibly keep the boy any longer, so he was taken to the clinic 
for a general re-examination and then placed with a Mrs. Artman, 
who said that “she liked to tackle rather difficult jobs.’ Roy 
seemed rather sorry to leave the Roberts, but soon appeared to 
be happy with the Artmans. He stopped his screaming and was 
honest in all his dealings. But he talked back, was rather cruel 
to animals and otherwise difficult to manage. Mr. Artman and 
some of the relatives took a strong dislike to the boy, and when 
a neighbor complained that Roy had engaged in some kind of sex 
practise with her young son, it was too much. She asked that he 
be removed at once. 

In spite of the apparent failure of this second temporary home, 
Roy had made some real headway in gaining self-control. In 
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this connection it is interesting to note the ways in which Mrs. 
Artman appealed to him. She told him that she was not very well 
and that he must help her. She urged him to share his candy with 
other children. When some older boys “lit into and thrashed him 
up a bit,” she told him that “he would have to stand such treat- 
ment if he did not behave himself with other children.” 

After leaving the Artmans, Roy stayed two weeks in an emer- 
gency boarding home while he had a thorough neuro-psychiatric 
examination. The report indicated that the boy would continue to 
be difficult to manage, but advised further foster home care. Roy 
was then taken to Mrs. Smith, with whom he has lived for several 
years. 

Selection of Foster Home. Each of the three temporary homes 
had been utilized only after careful study. Likewise much care 
was taken in gaining an understanding of Mrs. Smith and her 
home. The first contact had been made in the previous year 
when the Society was advertising for a boarding home for a 
problem girl. Mrs. Smith had answered with a well written letter, 
so a visitor from the home-finding department called to see the 
place and talk with the members of the family. Later she called 
on several references, some of which had been given by Mrs. 
Smith; others “turned up” in the course of the investigation. 

Mrs. Smith was found to be a strong, vigorous woman of Eng- 
lish birth, a member of the Episcopal Church, not altogether 
happy in her marriage, but devoted to her two children, both 
of whom were about to marry and settle nearby. Mr. Smith was 
not very strong; a rather silent man, and honest, he was restless 
and spent much time away from home. He was American-born, 
a Catholic, a machinist by trade, but now engaged in secret service 
work. The son was a teacher in the village school, the daughter 
a private duty nurse. Both were wholesome, attractive young peo- 
ple. The house was large, in good repair and substantially fur- 
nished. It was located on a fourteen-acre “farm,” a mile and a 
half from a small village. There were several kinds of live stock, 
lots of trees and a brook. The family had not much money, but 
were “in fairly comfortable circumstances.” They evidently took 
great pride in their home and made it the center of their recrea- 
tional life. 

The visitor’s impression of Mrs. Smith was that “she had a 
good grip on life and that she had forged it out of years of hard 
experience, but had come through sound and whole. . . . One 
felt a warm, rich nature with something rugged about it that 
perhaps never had its desired fulfillment; and yet her craving for 
joy and beauty had found its goal in a realization that after all 
externals are not the hie things; that life is what one himself 
makes it.” The references described her as a “woman of practical 
idealism, a great hand to help her neighbors.” 
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The home was approved by the Society, but for some reason 
the girl was placed elsewhere, so when a home of this sort seemed 
likely to meet Roy’s needs, the visitor went out again, talked the 
whole matter over with Mrs. Smith and found her ready to take 
the boy. 

“Permanent” Placement. It is not to be supposed that the 
mere transferring of Roy to another foster home solved his prob- 
lems. There were many ups and downs, but on the whole the boy 
has gained much ground and has at last found a home in which 
he can remain. At school he was so troublesome that he was ex- 
pelled, but when admitted to another school his behavior was much 
more satisfactory and he forged ahead academically. At the end 
of one year he said that he “loved school,” and a year later he 
brought home an excellent report. There was a gradual release 
from tension, and a growing sense of belonging. Roy said to the 
visitor one day, “Nobody ever loved me before.” How were the 
changes brought about? 

First of all the foster mother proved to have a happy com- 
bination of sympathy and firmness. When Roy grew careless about 
finishing his little chores, she made him stay out after dark to 
complete them. She arranged for him to have music lessons, but 
did not drive him to practice; when he failed to keep up his prac- 
ticing she simply stopped the lessons. She succeeded in interesting 
the boy in flowers and birds. She had some difficulty in providing 
suitable playmates, but this problem was finally solved by the 
coming into the neighborhood of a family with several children of 
about Roy’s age. 

There were times when the foster mother herself needed guid- 
ance, which the case worker undertook to provide. When a physi- 
cian remarked that Roy showed signs of masturbation, Mrs. Smith 
was much upset, and when he became involved with some neigh- 
bor children in group sex practices she was quite excited. In 
both instances the visitor tried to explain to Mrs. Smith just 
what was involved, urged her not to take the masturbation too 
seriously, advised discussing the more difficult problem with the 
parents of the other youngsters and furnished some pamphlets on 
the sex problems of children. 

There were also a number of adjustments involving Roy’s aunt 
and grandmother. When the aunt wanted the boy to visit her, the 
case worker persuaded her to visit him instead. When the two 
women urged his admission to an institution, she induced them to 
accept the judgment of a psychiatrist as to what would be best for 
the boy, and in the end brought them to see the wisdom of his 
remaining with Mrs. Smith. When the aunt and her husband 
moved into a bungalow on Mrs. Smith’s “farm,” Roy’s conduct 
took a slump. The aunt was inclined to be over-critical of the 
foster mother, and matters became rather tense for a time. How- 
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ever, the good offices of the visitor were again invoked and finally 
the situation was relieved by the aunt’s going away. 

Four times in as many years Roy had a “vacation” from his 
foster home. Once it was to enable Mrs. Smith to visit relatives 
in a distant city, another time Roy was brought in for thorough 
medical and psychiatric examinations, the third time he spent six 
weeks in a boys’ camp. In the first of these temporary homes the 
boy was impudent, disobedient, fault-finding, and of a fighting 
disposition. In both he was eager to return to Mrs. Smith. At 
the camp Roy tried to dominate the other boys, but they soon 
“took that out of him.” He seemed to enjoy the experience greatly, 
though he was more or less worried lest he could not go back 
to his foster mother. 

“Status Quo” (1925). “Roy came to Mrs. Smith in 1922. He 
had been in two foster homes within a period of about six months 
and had proved to be an extremely difficult youngster to handle. 
In fact, he had seemed almost abnormal to his teacher and the two 
foster mothers; had frequent fits of temper, would scream and 
yell, curse, was revengeful and cruel to animals, intensely afraid 
of the dark, very babyish in many ways, masturbated, and has had 
sex misconduct with other boys. From the first Mrs. Smith has 
given herself almost entirely to the boy. She has devoted herself 
to him and has not spared herself in any way, and has shown a 
real understanding of Roy’s makeup. At times her devotion to 
the boy has aroused a slight degree of jealousy on the part of her 
children, who live nearby, but it has never caused any real diffi- 
culty. 

“Mrs. Smith is of a very religious, emotional makeup. She feels 
that Roy has been sent to her as a mission. At times conditions 
have been pretty tense and emotions have been pretty high, but 
the deepest sort of love and understanding has sprung up be- 
tween the foster mother and little Roy. She has won his confidence 
and his love to such an extent that he feels that she is really his 
mother. Mrs. Smith has had her own methods of discipline, some- 
times pretty strict, but has ever been on the alert to watch out 
for Roy’s real welfare. The result is that Roy has gradually been 
finding himself. He no longer stands out from an average child, 
although he is still nervous and high-strung at times. From doing 
absolutely nothing in the first grade two years ago, he is now keep- 
ing up with the third grade work. His screaming fits have quite 
disappeared and there are no longer any signs of masturbation. 
There have been one or two flare-ups of sex difficulties with other 
children, but these have been met with understanding and help 
on the foster mother’s part.” 


Preliminary Study and Temporary Care. Under certain 
circumstances this case might have been handled by a child 
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guidance clinic, a juvenile court, or a family welfare society, 
but, of course, it fell to the lot of a children’s aid society to 
deal with Roy’s problems. How is a decision reached as to 
which agency shall assume such a responsibility ? 

First of all, application is made by parent, relative, or other 
interested person to any organization with which he happens 
to be familiar. Some agencies will accept or reject the case 
on the basis of the load they are already carrying, the attract- 
iveness of the child, or the persistence of the applicant. But in 
such a society as that which cared for Roy Daniels a different 
procedure is followed. Speedily and painstakingly workers will 
set about securing answers to these questions: Why does any- 
one think the child requires special care? Just what are his 
needs, physical, mental, economic, and social? Has he a natural 
home? If so, to what extent is it able to meet these needs ? 
Can its shortcomings be supplemented without removal of the 
child? If so, through the tapping of what community re- 
sources? If not, where can the child be placed to the best ad- 
vantage? With relatives, in a foster home, or in an institution? 
If a foster home or institution, of what sort? In any case, can 
the matter be best attended to by the agency making the inves- 
tigation or some other ? 

Now because some organizations have not the facilities for 
making so thorough a preliminary study there have been de- 
veloped in a few cities central application bureaus to study at 
least those doubtful cases concerning which no decision is easily 
reached. Usually, however, children’s aid societies make these 
first investigations themselves and only cases for which insti- 
tutional care is anticipated are referred to the central bureau. 

While the preliminary study is going forward the child may 
remain with parent, relative, or friend. But if there is an emer- 
gency, he may be taken to a small institution known as a receiv- 
ing home or to a private boarding home subsidized by the 
society. While here he is under close observation, at play, at 
school, or in the nursery ; he receives medical and often psycho- 
logical or psychiatric examinations. If necessary, dental or med- 
ical care may be given and a start made toward habit training. 

The actual decision to accept or reject responsibility may be 
made promptly on the basis of quite obvious facts or it may 
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come only after prolonged study and consultation. A large per- 
centage of children for whom application is made need not be 
taken from their natural homes. But if placement seems neces- 
sary, the agency proceeds upon the request of parent or 
guardian, legal surrender of the child, guardianship, or com- 
mitment by a juvenile court. Formerly a very high percentage 
of the children were surrendered or committed with a view to 
adoption. But today a larger number remain in the legal cus- 
tody of parents who by reason of broken health or some other 
crisis are compelled to give them up for a time. For about one- 
third of the children accepted for placement the societies 
receive payment in whole or in part. This money comes from 
parents and relatives and from various public and private 
funds. 

If perchance the initial study indicates that some other 
agency can best serve the child and his family (for he usually 
has one), it is not enough to reject the case. It is important 
to see that the situation is actually taken in hand by the organi- 
zation best equipped to deal with it. 

Selection of Foster Homes. It is coming to be generally 
understood that a thorough study should be made of each child 
for whom application is received. The importance of an equally 
careful study of prospective foster homes is gaining recogni- 
tion more slowly. However, a number of agencies have depart- 
ments devoted entirely to the discovery and evaluation of 
homes into which children may be placed. Foster homes are 
located in a number of ways. Newspaper advertisements, radio 
talks, and addresses before clubs and churches bring some re- 
sponse, but the largest and most satisfactory returns come from 
the recommendations of other foster parents and observation 
of successful placements. 

The actual steps taken in the investigation and decision are 
these: First of all, the applicant for a child may be asked to 
call at the office of the agency, where he is interviewed and 
fills out a blank with certain routine information. Some agen- 
cies at once inquire of the social service exchange whether the 
family is known to any other organization either as a client or 

‘as one who has previously cared for children. If the answer 
from the exchange is affirmative, the other agency will be 
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asked to furnish whatever information it possesses that may 
help to determine the suitability of the home for a foster child. 
Sometimes what is learned in the first interview and from 
other agencies may warrant a denial of the application, but 
in most cases the investigation will go on. References given by 
the applicant will be consulted by letter or in person or both. 
In addition calls may be made on other persons who know the 
family. But the most important part of the investigation is the 
visit to the proposed foster home itself. This affords an oppor- 
tunity not only to see the house, its furnishings, and its setting, 
but to visit with the various members of the family and sense 
the home “atmosphere.” 


The attitude of the housemother toward her own home as she 
exhibits it is often illuminating. Extreme pride may mean a nicety 
of housekeeping that would keep a child constrained and unhappy ; 
extreme apology on insufficient grounds shows self-consciousness 
and perhaps an over-anxiety to make a good impression; a care- 
free manner, also on insufficient grounds, indicates poor stand- 
ards; while a quiet take-me-as-I-am attitude, where the woman is 
plainly conscious that her home is not up to par today, often means 
a fine spirit of confidence in the visitor and a dignified willingness 
to stand by what one is for better or worse.” 


Having consulted references and visited the home, the social 
case worker attempts to make a clear analysis of the possibil- 
ities offered. The standards of judgment vary from agency to 
agency, but tend to approximate those described, as follows, 
in a publication of the Children’s Bureau: 


The acceptance of a home by the Boston Children’s Aid Society 
depended very much upon the personalities of the foster father 
and mother, the purpose and spirit of the family, their reasons 
for taking a child, and their attitude toward his future education, 
religious training and educational needs. They must first be people 
of character, in good standing in their own community, and able 
to offer a child, besides affection, a real home atmosphere and 
intelligent training. These requirements being met, the following 
standards were required: (1) Sufficient income for family needs 
without board from children; (2) sufficient room to afford a 
separate bed for each child, if not a separate room; (3) pure 
water and sanitary conditions; (4) schools near, or transportation 


2Doran, Mary S., and Reynolds, Bertha C., The Selection of Foster 
Homes for Children, pp. 29-30. 
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to them by supervised bus or by the family conveyance; (5) a 
church connection for the family with church privileges for the 
children; (6) a doctor’s word that to his knowledge the general 
health of the family is good; (7) a definite understanding as to 
the amount of work that will be required of the children; and 
(8) some recreation offered.® 


After a home has been approved some time may elapse be- 
fore a child is placed, as in the case of Mrs. Smith who cared 
for Roy Daniels. The position taken by most social workers 
in this field is that they are concerned with finding homes for 
children rather than children for homes. The selection of a 
home for a particular child depends, therefore, not on the 
eagerness of the foster parents nor on their general merits, 
but on their apparent ability to meet the needs of the boy 
or girl in question. As a final step they are told frankly and in 
some detail about the child whom it is proposed to place with 
them, the difficulties they may expect to face, and the help 
the agency stands ready to give in making needed adjustments. 

Placement and Supervision. There are four kinds of 
foster homes, classified according to legal and economic status. 
(1) In the past most children were placed with a view to adop- 
tion (adoptive homes). (2) However, there have always been 
families ready to take a boy or girl for a long period of time 
without adoption or remuneration (free homes). (3) In late 
years an increasing number of children have been placed for 
varying lengths of time with the expectation of eventual return 
to parents or relatives, and with some person or agency making 
payments to the foster family (boarding homes). (4) Finally, 
a small number of older children are placed in homes where 
they are expected to earn their “keep”? (working homes). 

Whatever the basis of placement, it is essential that there 
be a clear understanding on the part of all concerned as to 
just what is expected. Not only do the foster parents need to 
know about the child, but the child needs to be prepared for 
the home to which he is going. The foster parents often need 
advice “not to expect too much of the child all at once, not to 
insist on his being this or that type of child instead of the child 
that he naturally is, not to look for too great a demonstration 


®U. S. Children’s Bureau, Publication No. 171, p. 43. 
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of affection all at once, and, above all, not to look for grati- 
tude.” On the other hand, it is wise to consult the child’s feel- 
ings and preferences about foster homes and then to make rea- 
sonably clear to him the character of the family and the loca- 
tion selected. He needs to understand the relationships that are 
to obtain between himself, foster parents, his own relatives, 
and the case worker. 

As to the placement itself, the child is usually taken to his 
new home by a worker whom he knows. Perhaps he goes first 
to visit and later for the longer stay. He is neither sent alone 
nor turned over at the agency’s office. After placement he is 
visited at varying intervals which depend on his age, health 
and conduct. These visits, often referred to as “supervision,” 
have as their purposes the gaining of new insights into child 
and foster home, the effecting of adjustments between the 
two, training the foster parents, and checking up on the child’s 
health, education, recreation, living arrangements, clothing, 
“discipline,” and especially his attitudes and those of his new 
associates. Instead of espionage, the main objective is personal 
service. 

As in the case of Roy Daniels, it is often necessary for the 
case worker to straighten out difficulties involving jealousy, in- 
terference of relatives, conflicting standards of conduct, in- 
ability of the child to live up to the demands of his foster 
parents, suspicion and distrust on the part of neighbors, or a 
sense of insecurity on the part of the child. The visitor talks 
with the members of the foster family separately as well as 
together, but there is no effort to “go over anyone’s head,” or 
“behind anyone’s back.” Throughout the effort is to promote 
mutual understanding and team work through frank discussion 
of each problem as it arises. 

Again, as we saw in the record of Roy Daniels, there come 
times when adjustment seems impossible and removal of the 
child is the only solution of the difficulty. Too many changes 
bewilder a youngster ; hence great care must be taken with each 
placement and every resource exhausted to make it a success. 
In sending children to new foster homes substantially the same 
procedure is followed as in the first placements. But when a 
child goes back to his own parents or relatives the situation 
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is a little different. Presumably there has been some work done 
to prepare the natural home for his return and there is reason- 
able assurance that the family can now “make a go of it.” 
However, it has often been found wise to continue the super- 
vision for some time on much the same basis as in foster 
homes. 

When adoption is contemplated there is usually an agreement 
that a minimum period of time must elapse before court action 
is taken. Few agencies of good repute now permit an adoption 
to be consummated within six months of the placement. But 
after a child has become legally as well as socially a member 
of the new family, the agency’s official responsibility ends. 
Its further contacts are on an informal and friendly basis. 

The question is often asked, should foster children know 
that they have been adopted? Practice varies in this regard, but 
in a large number of cases the children do know something 
of the matter, and on the whole this seems wise. If the foster 
parents do not tell them of their adoption someone else may, 
and then serious emotional difficulties may arise. However, 
circumstances alter cases and no universal rule is likely to be 
agreed upon in this matter. 

Preserving and Restoring Natural Homes. In many 
communities suitable foster homes are not easy to provide. 
Even when they are available the cost of discovery, evaluation, 
placement, and supervision is considerable. But most important 
of all, the removal of a child from his own people constitutes a 
shock, and transfer from home to home promotes instability. 
From several different standpoints, therefore, it seems wise to 
preserve the natural home. How can this be done? 

First of all, it is pretty well agreed that poverty alone is not 
an adequate reason for breaking up a family. Mothers’ pen- 
sions, day nurseries, workmen’s compensation, and insurance 
are some of the devices whereby limited economic resources 
may be supplemented. More fundamental are the efforts to pro- 
vide adequate wages and protect health. When the mother of 
young children is dead or ill, some agencies attempt to keep 
the rest of the family together by providing visiting house- 
keepers. When parents are negligent, the threat of removing the 
children is sometimes a first step in reconstructing family life. 
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But sometimes there seems no way out except through tem- 
porary placement of the children in foster homes. The task 
then is not only one of safeguarding the youngsters, but of 
preparing the natural home for their possible return. In the 
Crandall family * it was the mother’s tuberculosis and the 
father’s unemployment that compelled a temporary separation. 
While the children were cared for in a foster home, the par- 
ents’ health and morale were being built up until it was even- 
tually possible to reunite the family. In the case of Clara 
Vansca ° it was her alcoholism and slovenly housekeeping that 
necessitated removal of her children until their mother’s char- 
acter had been re-formed. Some of the consequences of failing 
to deal with the family as well as with the child are illustrated 
by a case reported by the Children’s Bureau. 


A society boarded for over a year three small children of for- 
eign parentage. The mother was dead and the father paid what he 
could toward their support. They were difficult to adjust in a 
family home because they knew nothing of American ways and 
were at first regarded as “heathen” by the foster mother. The 
society spent much time and patience in interpreting these children 
to the foster parents and succeeded in arousing their interest for 
the special needs of the children. Then one day the children’s 
father appeared and announced that he was remarried and wished 
to have the children returned to him. Investigation showed that he 
had a suitable home already established, and the children were 
returned. Several months afterwards the father reappeared, asking 
the society to board the children. His new wife, a foreigner un- 
used to American ways, had struggled with the same problems 
that had at first daunted the foster mother, and she had been 
unaided in her efforts to adjust the children. Now, completely 
discouraged, she refused to stay at home unless the children were 
removed, and no amount of persuasion could change her attitude. 
The society again took over the care of the children, fully realiz- 
ing its mistake, but too late, in not having done for the stepmother 
what it had done for the foster mother.® 


Agencies in the Field. The needs of children deprived 
of parental care have always made a strong appeal to charitable 
folk, and their responses have been more generous than dis- 

“Child Welfare League of America, Case No. I. 


° Richmond, Mary E., What Is Social Case Work? pp. 59-68. 
®U. S. Children’s Bureau, Publication No. 171, p. 73. 
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criminating. Without stopping to inquire what agencies were 
already in the field, each new group of philanthropists who 
became aware of opportunities for service to children tended 
to start an organization of its own. Hence we have all sorts 
of institutions (to be described in Chapter XXV), home- 
finding societies, humane societies, societies for prevention of 
cruelty to children, juvenile protective associations, boards of 
children’s guardians, and juvenile courts. It requires little study 
to establish the fact that a classification of agencies and a classi- 
fication of functions would not coincide at all. Thus some 
home-finding societies rescue children from abusive parents and 
some humane societies place children in foster homes. Some 
juvenile protective societies engage in case work, while others 
confine their activities largely to the study of conditions affect- 
ing child life, educational publicity, pressure for new legisla- 
tion, and the enforcement of old laws. Moreover, in recent 
years there appears to have been a growing tendency to co- 
ordinate these various types of service. Hence instead of organ- 
izations that merely place children in homes for adoption, 
others that do merely boarding-out work, and still others that 
confine themselves to rescuing neglected children and prose- 
cuting their parents, we have an increasing number of agencies 
that combine these functions in order to do a well-rounded 
piece of case work. © 

As in the field of family welfare work, we find both private 
and public, sectarian and non-sectarian agencies. Among the 
private non-sectarian agencies are some that work only within 
a limited area and others that attempt to cover entire states. 
The organization of the two types differs partly because of this 
fact and partly for certain historical reasons. The state-wide 
societies have used the Illinois Children’s Home and Aid Soci- 
ety as a model. This has a central office, a recetving home, and 
district agents. In the earlier days each district agent was re- 
sponsible for discovering children in need of placement, find- 
ing foster homes, transporting children, supervising those 
placed out, arranging adoptions and raising money. The last 
named function seems often to have consumed most of his 
time. Perhaps on this account most of the agents were clergy- 
men. But today many of these societies have separated the 
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financial and the case work jobs. The agencies whose work is 
more localized have developed still greater specialization. The 
case workers are often divided into several departments, one for 
the investigation of new applications for the care of children, 
one for the discovery and evaluation of foster homes, one for 
placement and supervision. 

In addition to the societies that are technically or actually 
non-sectarian, there are a few children’s aid societies under 
definitely religious auspices. Most of these are Catholic or 
Jewish. The Catholic agencies are usually conducted by the 
Society of St. Vincent de Paul or the diocesan charities bureau. 
The Jewish agencies are commonly included in federations of 
Jewish charities. 

Along with the private organizations there are various public 
departments which provide foster home care, investigate com- 
plaints, assume guardianship and render other services to needy 
children. For example, the Massachusetts Department of Pub- 
lic Welfare has a Division of Child Guardianship whose staff 
does the actual case work. In Minnesota the Children’s Bureau 
of the State Board of Control does its work largely through 
county boards of child welfare. In Wisconsin the Board of 
Control maintains a State Public School from which children 
are placed out by “indenture” (a contract between the School 
and the foster parents) or by adoption. In many communities 
in many states the care of specially needy children is regarded 
as a function of the juvenile court. In others it is made a re- 
sponsibility of the local department of public welfare. 

Some of the state departments render no direct service to 
children, but supervise agencies that do render such service. 
Others combine the two tasks. Supervision involves not only 
“inspection” of the institutions and officers, but careful study 
of the personnel, equipment, methods of work, children cared 
for, and results obtained. Usually the state department has 
power to grant and withhold licenses and to formulate rules 
and regulations. Sometimes it administers a fund for “state 
aid to children.” 

Just as the local societies doing family welfare work found 
it desirable to create a national organization to promote the co- 
ordination of their work and to raise their standards, so the 
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child-caring agencies have established for similar purposes the 

Child Welfare League of America. The League holds an an- 
nual meeting in connection with the National Conference of 
Social Work and several regional meetings each year. It makes 
studies of individual agencies and of the child-caring needs and 
programs of entire cities and states. It offers a consultation 
service and publishes a monthly bulletin. 

- Results of Foster Home Care. In the earlier years it was 
customary to assume that a children’s aid society was “doing a 
noble work,” and let it go at that. Most people took it for 
granted that to remove a dirty ragamuffin from a city street 
to a farm home would automatically make him over into a 
good citizen. But of late there has been growing up a more 
critical attitude. Social workers, their financial backers, and the 
supervising agencies alike are demanding to know what results 
are actually achieved. One attempt to answer this question has 
been discussed previously.? Another significant study was made 
by the New York State Charities Aid Association from 1922 
to 1924.8 

From 1898 to 1922 this organization placed over 3300 chil- 
dren in foster homes. In order to test its work an effort was 
made to determine the present status of all those who had 
passed the formative stage and were mature enough to give 
some indication of their development. This meant a study of 
gio who were eighteen years of age or older and had been 
under the care of the Association for at least one year. The 
problem was put in this form, “Has the subject shown himself 
capable (or incapable) of managing himself and his affairs 
with ordinary prudence?” Of course, many of the points con- 
sidered could not be reduced to quantitative terms; moreover, 
there was no attempt to set up a fixed standard. But it was 
nevertheless possible to secure significant data about appear- 
ance, tastes, habits, “common sense,” general reputation and 
place in the community, earning capacity and degree of self- 
support, school record, and sense of responsibility. 

The general conclusion was that three-fourths of the subjects 
had shown themselves “capable.’’ No two of them were alike, 


ep, 220. 
* Theis, Sophie Van Senden, How Foster Children Turn Out. 
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but they were all “reasonably at peace with themselves and 
with their fellow men.” About sixty per cent of the children 
had a satisfactory relationship with their foster parents with 
ties that were firm and lasting. A smaller group found homes 
that were temporarily satisfying, while a few found only 
material care. As to schooling, the average grade completed 
was above that for the total population, with fewer bad fail- 
ures and fewer brilliant successes. As to health, there seemed 
to be no marked incidence of any special type of disease or 
physical disability. Most of the subjects were working steadily, 
few were incapacitated, and not many serious illnesses were 
reported. Their occupations were widely distributed and com- 
pared very favorably with those of their foster parents. 


The 182 “incapable” subjects were divided into four groups: 
“Farmless—Irresponsible or shiftless persons of limited capacity 
or inferior character or those who are incapacitated but who are 
not anti-social; On Trial—Persons who because of some previous 
offense against social standards need special supervision and 
whose future development is not clearly indicated; In Institu- 
tions—Inmates of custodial or correctional institutions ; Harmful 
—Persons now in conflict with the law or with accepted standards 
of morality.” ® 


In 1929 the Judge Baker Foundation of Boston published 
the results of its intensive study over an eight year period of 
500 children who presented cases of delinquency or personality 
problems and who were placed in foster homes.?° In generaliz- 
ing from their findings the authors asked and answered the 
following questions : ** 


Does any special kind of misbehavior weigh heavily against 
the changes of success in placing? No. 

If the individual has been engaged in several types of delin- 
quency, does this indicate markedly less chance for success than 
if he has committed only one form of delinquency? No, only 
slightly less. 

Does any combination, either in extent or type, of delinquency 
and mental abnormality offer a particularly poor prognosis under 

° [bid., p. 24. 

* Healy, Wm., Bronner, Augusta F., Baylor, Edith M. H., and Murphy, 
J. Prentice, Reconstructing Behavior in Youth. 

4 Tbid., pp. 246-252. The questions are quoted here verbatim, but the 
answers are abbreviated. By permission of Alfred A. Knopf, Inc., publisher. 
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conditions of placing? Yes, the psychotic and the psychopathic 
personalities did extremely poorly, although the defectives did 
relatively well. ; 

Does the fact that the young person has been a repeated of- 
fender militate seriously against success in placing? Not seri- 
ously. 

Are delinquents less likely to be successfully treated by placing 
than those who present personality problems? Not if mentally 
normal. 

- Are boys less or more likely to succeed in placing than girls 
No, their chances are about equal. 

Does having a court record make for or against success in 
placing? Neither. 

Are children taken at earlier ages much more likely to succeed 
in placing than older ones? Not if mentally normal. 

Is illegitimacy a bar to success in placing? No. 

Does heredity seem to play any part in the success or failure 
of those who are placed? No. 

Since mental abnormality seems to play such a large part in 
failure, does any nationality group show an undue proportion of 
abnormality? No. 

Is private rather than public agency placing more successful ¢ 
In these cases the private agencies seemed to be more successful 
but the essential difference appeared to lie in the adequacy of 
facilities, funds, and technique. 

Is there any outstanding cause of failure in placing? Yes, ab- 
normal mentality or personality. 

To what extent was prognosis possible in the original study? 
In 88 per cent of those where the prognosis was considered good 
there was success. 

Is there any relationship between success or failure and the 
number of homes in which the child has been placed? No. 

Is there any relationship between success or failure and the 
number of visitors supervising the child? No. 

How well does success or failure in foster homes correlate 
with success or failure after discharge from agency supervision ? 
Fairly well. 


Numerous studies such as these will make it possible to 
carry on social case work with children with much greater con- 
fidence than at any time in the past. More than that, they will 
help to lay the foundations for a real profession of social work. 


CHAPTER XxI 
CHILD GUIDANCE 


No phase of the modern child welfare movement combines 
more scientific techniques than that of child guidance, or is 
further removed from the program of “saving juvenile paupers 
and criminals,’ characteristic of the ‘“‘nineties.’’ The contrast 
between the humanitarian but unscientific handling of depend- 
ent and neglected children described in Chapter IX, of Part 
II, and the modern methods discussed in Chapter XX (Chil- 
dren’s Aid and Protective Work) and XXV (Children’s Insti- 
tutions) is striking enough, but in child guidance the intensive 
study of the individual child has been carried to the highest 
point in the history of such work. Child guidance is a direct 
outgrowth of modern psychiatry and the ell hygiene move- 
ment discussed in Chapter XVII. It is essentially the applica- 
tion of the point of view and techniques of mental hygiene to 
the problems and difficulties of the normal child. 

Child guidance arose as a preventive measure to remedy the 
situation evidenced by the increasing numbers admitted to 
psychopathic hospitals and brought before the courts. Appar- 
ently both the home and the school, which had taken over many 
of the functions of the home, were failing in many instances 
properly to direct the child’s development. The school was too 
concerned with intellectual education for later life and too 
little with the immediate emotional problems of the child. This 
need, with the rapidly developing science of modern psychiatry, 
gave rise to the child guidance movement, the aim of which is 
to prevent delinquency and insanity through the scientific direc- 
tion of the child’s impulses, habits, and emotions, in relation 
to parental attitudes, the school situation, and the whole process 
of socialization. Child guidance is essentially an individualized 
educational movement for all children who present personality 
and developmental difficulties, however apparently slight, pre- 
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ventive in its purpose, and cooperative in its nature. Its tech- 
nique is a composite one based upon the contributions of all 
the sciences and professions devoted to the study of child 
behavior. A case history, topically presented, will illustrate 
some of the problems in this field.* 


“CONQUERED”? 


There are many fathers, mothers, teachers, and other grown- 
ups, on a high intellectual and moral plane and animated with 
the best intentions toward the children for whose care they are 
responsible, who in countless cases bring misery upon these with- 
out even being aware of the grave errors they are committing. 
Often enough, when it is manifest that the education is going 
awry, such persons, still with the best will in the world, reach 
out for other means which cannot fail to bring about even greater 
intellectual or moral aberration, emotional suffering, or additional 
injury. Oskar Pfister, Love in Children and Its Aberrations. 


Ie THE PROBLEM 


Bruce MacAllister had been a problem for the past year, both 
at home and at school, on account of his lying and petty stealing. 
So serious had the matter become that the scoutmaster, in whom 
Bruce had the greatest confidence, finally persuaded him to come 
to the clinic with him for study and advice. Mr. MacAllister rather 
reluctantly consented to the plan: he believed that he had already 
“straightened him around,” and was afraid going to the clinic 
would give the boy the idea he couldn’t manage him. Bruce was 
interviewed at the clinic and seemed to be a quiet, unassuming, 
sensitive and rather shy boy. He looked fatigued, but cooperated 
well with the psychiatrist and didn’t attempt to put the blame for 
his misdeeds on anyone else. Additional information about him 
was secured from his father, step-mother, older brother, and the 
scoutmaster who referred him. It was impossible to obtain access 
to the school records, as it was then summer, but information 
as to his school behavior and work was secured from two of his 
teachers who knew him well. 


The case of “John,” summarized in Chap. XVII, should also be re- 
viewed in this connection. 

2Sayles, Mary B., The Problem Child at Home, pp. 242-261. Common- 
wealth Fund, Division of Publications, 1928. The book contains narrative 
accounts of twelve cases, one of which is summarized here. Miss Sayles 
and Mr. Graham R. Taylor cooperated in the preparation of this résumé, 
but the writer of this chapter assumes full responsibility for the form 
employed, particularly in the “Diagnostic Summary.” 
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Family. Both parents were of American birth and parentage. 
The father was a college graduate, who after teaching a number 
of years, became an insurance agent in addition, but was still 
able to make only a bare living for the family. He described him- 
self as having been a leader in various communities in which he 
had lived. He had always been an ardent church worker, acted as 
superintendent as well as teacher in the Sunday school. He had 
never used alcohol or tobacco. His main interest, apart from the 
church, was in reading, particularly works on sociology, educa- 
tion and phrenology. He admitted having had a temper but in- 
sisted that he controlled it and only punished Bruce after careful 
deliberation. His plan had been to make the boy humble and re- 
pentant in order to reform him. Bruce’s mother, who died of pneu- 
monia when he was six, had been a quiet, sweet and gentle woman. 
The present Mrs. MacAllister, whom Mr. MacAllister had mar- 
ried one year after the death of his first wife, was twenty years 
his junior. She and Mr. MacAllister had two children, and she 
had apparently left the management of Bruce to his father. Mr. 
MacAllister’s oldest daughter, Amy, was almost the same age 
as her step-mother and they were good friends. She had never 
displayed any particular interest in Bruce. Her father had “con- 
quered her will,” when she was four, and she had been quiet and 
amiable ever since. Just previous to the opening of the case she 
had married and moved away from the city. Luther, the oldest 
boy, two years younger than Amy, had left home between sixteen 
and seventeen, and had supported himself ever since. According 
to Mr. MacAllister, he left purely for economic reasons; but 
Luther himself maintained he had been forced to leave on account 
of his father’s sternness and severity. The only condition on 
which he would have been allowed to remain was one of absolute 
obedience to his father’s will. He secured a position and had lived 
ever since in another part of the city with a family who treated 
him as one of their own members. 

Personal. Bruce’s birth and early developmental history were 
normal. He had the usual children’s diseases, and in school had 
complained of headaches, which were thought by the school nurse 
to have been imaginary. Since the age of four he had been ad- 
dicted to the spinning of rather wild stories. His mother’s death 
when he was six made a great impression on him. He was eight 
when he stole for the first time, taking on this occasion a quarter 
belonging to his brother. For this act he was severely punished. 
When he was about twelve small sums began to disappear at 
home and Bruce was caught red-handed. About the same time 


* Includes all facts relative to the case previous to the first interview. 
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he was suspected of taking money from the school club fund. 
Again he was punished. Once he stayed away from home all night 
to avoid punishment.. His father thought his treatment of the 
boy had been effective since for the past three months he had not 
been caught again. During this time he continued to tell yarns 
at home and at school. During one Christmas vacation he left 
home early every morning, telling his father he had a job, which 
upon investigation proved non-existent. At school he related a 
yarn about his mother being a half-breed Indian and enjoyed the 
‘sensation thus created. Relative to his habits and interests, it was 
discovered that at one time he had masturbated to some extent, 
but having been severely warned of the evil consequences of such 
a habit by his father and a minister, who was a friend of his 
father’s, he apparently abandoned it. 

Six months before the case opened he joined the Boy Scouts. 
In school his work had only been fair. He had skipped the first 
two grades, but failed of promotion in the lower seventh. His 
teachers reported that he wrote very well, displaying imagination 
and originality. His manual training grades were also good. His 
deportment, on the other hand, was poor. He was inattentive, 
whispered in class, was unstable and given to day-dreaming. 
He was not, however, difficult to manage. There is nothing in 
the nature of a vocational history except for a short period of 
selling papers, terminated by his failing to turn in the money 
he had collected. For the past few months he had been doing out- 
door chores for Mr. Morrison, the scoutmaster, on the latter’s 
farm. For this work he was receiving $1.50 a day, which his 
father insisted was too much. This money was used largely to pay 
his Scout dues and purchase equipment. He had always wanted 
to become a missionary. Information received from Luther, the 
older brother, led the visitor to believe that this ambition. had 
been instilled by his father who wanted one of the boys to enter 
religious work of some sort. Bruce’s own story was to the effect 
that his father had severely punished him but that it was “all over 
now.” He said he had stolen in order to get spending money such 
as the other boys had. Some of the boys he had associated with 
stole also, but he no longer went with these particular boys. 
At one time he constantly thought about stealing and couldn’t 
do his work. He lied in self-defense and to make the fellows 
think he had things which he didn’t. He got along fairly well in 
school, he said; arithmetic was easy for him but English very 


difficult. 
Ill. STATUS AT TIME STUDY WAS MADE 


Physical. Bruce slept well and had a good appetite, but was 
small and fourteen pounds underweight. In addition to being 
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poorly nourished his posture was bad and he suffered from chronic 
pharyngitis. His teeth also were in bad condition. 

Psychiatric. He was obviously unhappy, cried when he talked 
of his own mother, and craved affection. He had, however, ap- 
parently made up his mind to comply with his father’s will, and 
follow the latter’s plans for him. 

Psychological. Bruce was thirteen years of age when he studied 
and possessed superior intelligence. On the educational achieve- 
ment tests he was considerably ahead of his age. His perform- 
ance in the visual-motor and mechanical fields was high. In com- 
prehension, rote memory and reasoning he was superior. His 
initiative, originality and persistence were also marked. He was 
now in the eighth grade, having just been promoted. 

Social. The MacAllister family consisted of the following} 
members : 


Mr. MacAllister: about 45. 

Mrs. MacAllister, Bruce’s step-mother : about 25. 
Amy, now married and living in another city: 23. 
Luther, living in another part of the city: 21. 
Bruceri3: : 

2 half-sisters, both apparently healthy and normal. 


Mr. MacAllister had a firm mouth and a strong, serious face. He 
was bombastic and a profound egoist, but interested in his own 
way in Bruce, whose difficulties he really failed to understand. 
According to Mr. Morrison, he was extremely narrow-minded and 
bigoted and determined to have his own way in everything. Since 
Bruce had begun to comply with his wishes he was anxious for 
him to know that he would stand by him, and once when the 
latter was falsely accused of stealing a bicycle he had defended 
and cleared him. The present Mrs. MacAllister was an alert, 
intelligent and attractive young woman, who did not, however, 
understand Bruce, whose management she left entirely to his 
father. The home, though rather shabby and in a poor neighbor- 
hood, was fair-sized and comfortable, and the step-mother was 
a good housekeeper. There were a piano and a library of several 
hundred volumes, mainly on sociology, psychology, education, 
philosophy and religious subjects. The case worker was impressed 
with the dominating influence of Mr. MacAllister, and the lax, 
inconsistent discipline of Mrs. MacAllister with her own children. 
There was a lack of harmony in dealing with them. She expressed 
admiration for her husband’s superior intelligence and education 
and indicated that she deferred to his ideas. He was stern but 
apparently not harsh with the two little girls. The disparity in 
the ages of Mr. and Mrs. MacAllister was obviously unfortunate. 
He frequently compared the second Mrs. MacAllister unfavorably 
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with the first, who had always agreed with him. There had been 
an even more marked disagreement during the first year of their 
marriage. Mr. MacAllister insisted that his wife had a bad tem- 
per. Bruce’s teachers were certain that this home situation was 
one of the causes of his difficulties. One of them remarked that 
“there was something pathetic about the boy.” It is important, too, 
that Bruce received no allowance or spending money. Bruce had 
plenty of companions, apparently associating with all the boys, but 
according to one of the teachers, was not a leader or enthusiastic 
about games or athletics. 

Personal. Bruce seemed to be a boy of normal habits and in- 
terests, who, however, craved sympathy. According to his parents 
his main interest was in reading and in mechanical things. He 
made a great many contrivances himself. At home he was not 
a reliable worker about the house. Mr. Morrison, the scout leader, 
was his ideal, and his one source of income. Bruce said he liked 
shows, athletics, fishing, hunting and swimming. He insisted he 
liked his school and teachers and got along all right with the boys, 
and had once been pitcher on his baseball team. He said he liked 
his step-mother “pretty well,’ though she sometimes scolded 
and beat him, but he liked his father best of all, because he was 
the only parent he had since his mother died (crying). There was 
no one now to whom he felt he could give his affection, as his 
father was too busy for this sort of thing. 


IV. DIAGNOSTIC SUMMARY? 


Problem. Petty stealing and lying at home and at school. 
School performance below level of ability; unhappy. 

Status. Physically underweight and undernourished. Mentally 
superior. 

Etiology. 1. Mother’s death when client was six. 2. Father’s 
egoistic and dominant attitude. 3. Suppression at home. 4. Failure 
to secure status to which his abilities entitled him. 5. Example of 
some of his companions. 6. Unsatisfied desire for response and 
sympathy. 7. The family situation; dynamic associations between 
ideas of stealing and his unsatisfied desires for response and 
status. 8. Habit formations. 

Diagnosis. Bruce seems to have been adjusted until after the 
death of his mother. Shortly after this he apparently began to 
undergo a mental conflict between his desires for status, affection 
and individuality on the one hand, and loyalty to his father and 
general wish for social approval on the other. This conflict led 
to a condition of imperfect and more or less temporary adaptation, 
which may be termed “maladjustment,” evidenced by the accom- 
modations of stealing (to gain status among his fellows), defen- 
sive lying and fantasy (day dreaming). After a trial of strength 
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with his father he made up his mind to conform to the former’s 
wishes, and thus, about three months before seen at the clinic, 
had become adjusted again. It is interesting to note that his older 
brother, Luther, on the other hand, had openly rebelled and left 
the paternal roof (“Unadjustment”). At the time the study 
was made we find Bruce humbled and repentant in spirit, evi- 
dencing complete conformity. He would be a missionary, even, if 
his father wanted him to, and teach the Africans “‘to not do the 
things that he had done.” By a process of “identification” he 
was apparently more or less unconsciously attempting to effect a 
reconciliation with his father and find again the love he had lost 
when his mother died. This state of adjustment was not, however, 
satisfactory; he was still unhappy. A multiple diagnosis might 
then be made as follows: 


psychological: superior psychiatric: normal 
medical : normal, but under- sociological: maladjustment 
nourished 


Recommendations. The older brother Luther was interviewed 
and agreed to help by taking a greater interest in Bruce. It was 
suggested that he “pal around” with him, take him to shows, 
games and the like. The danger of crushing out all individuality 
in Bruce was recognized, and it was decided to try to get his 
father to take a different attitude toward him. The step-mother 
should also be urged to take more interest in the boy and show 
some affection toward him. Finally, it. was recommended that 
proper medical attention be given him; that his teeth and diet be 
looked after and a regimen of exercise and rest set up under 
supervision.* é 


V. TREATMENT AND RESULTS 


Luther devoted considerable time and interest to his younger 
brother. He took him out with him on various trips and even 
made him a weekly allowance. Luther also began to cooperate 
with Mrs. MacAllister in a joint attempt to remake the situation 
for Bruce. The effort to re-educate Mr. MacAllister was a 
failure. His “egotism proved unassailable.” There was little, he 
intimated, that anybody could teach him about children. His wife, 
however, was open-minded and received the suggestions of the 
clinic staff sympathetically. She admitted that she gave her own 
children more love and attention than she did Bruce, but her in- 
terest in him was obviously stimulated by the study and she 
promised to modify her behavior, and try to be more of a mother 

* Although not suggested in the original record, it would seem that some 


effort might have been made to utilize Bruce’s mechanical ability, and thus 
give him an opportunity to secure status in a legitimate way. 
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to him. A successful effort was also made to secure a favorable 
attitude on the part of Bruce’s new teacher. Through her it was 
arranged for him to receive a hot noon meal at school each day. 


VI. FOLLOW-UP REPORT 


Six months after the last clinic contact it was learned from the 
scoutmaster that Bruce had been in no fresh difficulties, and 
that he seemed much happier. 


Discussion of the Case. Several points shouid be noted in 
the account of this case. In the first place, the so-called prob- 
lems, stealing and lying, turned out, as is usually the case, 
to be merely symptoms of an underlying and more fundamental 
difficulty. They represented simply Bruce’s ill-advised way of 
meeting the situation. Furthermore, no acute problem was in 
evidence at the time the case was referred to the clinic: his 
lying and stealing had ceased. The fact that a real difficulty 
was unearthed shows the importance of having all such cases 
studied. That Bruce’s school work was hampered by his emo- 
tional maladjustment is worth noting, as is also the causal 
significance of parental attitudes and the home situation in 
children’s behavior difficulties. Parental guidance becomes, 
therefore, one of the important phases of the work of the child 
clinics. The manner in which such a study is made, the ways 
in which information is obtained, the roles played by the vari- 
ous specialists, and the methods of diagnosis are also illus- 
trated. The following diagram presents the several stages as 


(1) (2) (3) 
“Adjustment” “Mental Conflict” “Maladjustment” 
Lasting until the Desire for social approval Accommodations: 
mother’s death. and loyalty to father stealing 
vs. lying 
wish for status and for free- day-dreaming 
dom. 
(4) (5) 
“Adjustment” “Readjustment” 
Conformity under Change in family situation. More 
compulsion. opportunities for expression. Bruce 


becomes happier, and both he and 
the family (with the possible ex- 
ception of the father) are more sat- 
isfied. 
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revealed by a sociological diagnosis. It should be noted that 
stage (2) involves both suppression by the father and repres- 
sion by Bruce himself of certain of his desires. 

Types of Child Guidance Problems. Many varieties of 
problems are brought to the child guidance clinics but so far 
no adequate classification of them has been worked out. In 
many cases the so-called problem is merely a “symptom” of 
some far more important underlying condition discovered only 
after a detailed study. The following table shows the distribu- 
tion of such “symptom-problems” in a group of twenty-three 
delinquent children: 


PROBLEMS PRESENTED BY TWENTY-THREE CHILDREN® 


Problem Frequency 

To Stealing, larceny setCs cies: gs sere ake ube found in 20 cases 
2A RUNING AWAY sien dui eus were alot Oe Griese 10 

3. Sex delinquencies, masturbation, etc...........--.-+5- 8 

ORE AATAMICY.} ec tie stoke wre he a oko Mn telnet nition areeeteneenees 4 eins 7 

SH VINS seeks cake Side eee SOO Ow helw rinte ee ele A rae 

6. Disobedience and troublesomeness in home and school.. 3 
PCP OAS he wian: Pears wget nlehe Naka Omer ener tonale attain ecare 2 

Shea 1G ECL Gr al ge ct arate ee trena oats aca lore Meee eras Fate ee ct oh 2 

au rinking ic, teaches: Sse tote oly, Cate come tye olan st eteeAage = 2 

TO UStaying Clit at eu Ser erence nee hccags cae eee alain entre 2 

iA VAG YO) 1 ROA Abie. c OOS OGD F BOO bio POMOC MEOOROHUAOD OGo< I 


The “forty most common complaints of those referring pa- 
tients’ to the New York Institute for Child Guidance are noted 
below: 


COMPLAINTS CONCERNING CHILDREN REFERRED TO 
NEW YORK INSTITUTE FOR CHILD GUIDANCE ® 


Problem No. of Cases 
Disobedience, uncontrollable, etc.................. 42 
Stealinie visi siccte eee aericee Aire erations 52h stakes 22 
MEM PEF wi s.c-c v-Siesenrecenstade Oe oie tellovosnauete Malti op arorUnsue soa els 29 
gr NEGEV OUSTICSS anit SOc Pa enero wee 28 
ILA Ab oF aaNet eras carta id as ms Gi Oca US Clark BORIS 24 
Disturbine sbehaviorn iy schoolers 1-1. oes 20 
MG ATICYs SCHOO) ito wecneiae teen aiechsierc os tois susan a Nees 20 
MP iaTiC ype OMe “scr toe ecuRa beer cheere emeicaeyecs succe ters ere 20 


* Harper, Ernest B., “Tndividualizing Sin and the Sinner,’ Journal of 
Religion, 5: 255-276, 1925. 

®*Report of the Director of the Institute for Child Guidance, June 3oth, 
1928, p. 64. 
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Problem No. of Cases 
etarded sit School zac « nareeie mas « Saieta hee eens & 17 
SCHOOMAT ANIL <5 ars hie a un ct ral ctenant meets we ws 20 358 I5 
EMESIS manay «it as 6 yen Gntal mangers ona wes tre 15 
Masturbation i koe eet cokes ae eee 5 eee ee Hee 15 
Ousrrel soles Ais cckind eA Oe be comes «elle 14 
Destructi Vets cote osc ete tne baa le mecca e seein) nods 9 
Rirhting. withmotherechtldtenerns eit nca tment <6 9 
Readinevadetect ie... cn ee ek ae eee Meee ie sas 9 
SREY? hie Gs castes Gane laie Seatpintenal Oras MARRS este Manet a erase ann 9 
Sleep udistutbances. -ierrecswrn se cyakete sors mueistonsreutte ort score 9 
LAY SHOU g AtGrreie «rxorate aves etpaloterars lore muataters ceases 9 
Hearsrtatiemerce pe ame an reeteneen Salen miamictara a tere 8 
Does not get along with other children............ 8 
Restlesser cid Since urate ene erecptetarernatiaite soles 8 
SEnSitiVveness: nae <arersteye freebie a «tty waleain wag at vetacettny stews 8 
Windesirablescompantotis were samen ra cde arate crete tte 7h 
Excess: fantasy... scingetactem eases ites ek charger cans, or 7 
ABeahn yet (oh ah eg tae Meta ae hee sc cals Pte eychey aeraci PRIEI o GA eec sie v, 
Mother protective: gests pact. yarn bovine anerraere = 7 
Overdependenty sen. scmpiercereee exces ot cele celine ono 7. 
Pilgsival Gereces ire /aenta case Gre sve raiw shes hee trait eck ots z 
SEXPACHIVIEVE coe woke sotto erste Oars nese eee eaatomn aeeleta 7 
Seubborts sites oc eit es ie Giles «+, Sinton Boe a, 
UW nhappy see eee rte leases «co olor ore civeitiatess 7 
Defective concentrationemsacdet vas. rs eee epee 6 
Gries easily stts sap meas nies cee sel crates Ore a grees 6 
Nos iriendsves.. set ta set setae nae Seatac eegetoneate 6 
IAG a ac racInSOo Os LOO OHS COTOOO OD OUD OES a OO oor 6 
ELTER DONS Decry nip Aitra teins bia we caen she inter ee pial ondata osha 6 
Obscene language .........- LE Sh ee Le Te 6 
Iaon eer Opole all GhisMWera.cch 4 an omOe OO GrE Ocoac 6 
SPCCCHIGELCCLE tehes olciehs ain rofala nuns. 0sto ¢h'aia, oes al sieials tesa 6 


Sometimes the problems are age-period difficulties, such as 
those of adolescence.? Again, the problems may be classified 
on the basis of the predominant reaction, or general field of 
behavior. Thus Wile § divides his fifty cases into four groups: 


Physical problems ...... 6), SOcials Propiems cian tae 13 
Emotional problems ..... 13 Intellectual problems .... 15 


Many problems have to do with the development of funda- 
mental habits both mental and physical. Among these are those 
pertaining to feeding, sleep, enuresis, thumbsucking, discipline, 
anger, fear, jealousy, destructiveness, convulsions, sex, speech, 

™Taft, Jessie, “Mental Hygiene Problems of Normal Adolescence,” Men- 


tal Hygiene, §: 741-751, 1921. 
* Wile, Ira S., Challenge of Childhood, Thomas Seltzer, 1925. 
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elimination, masturbation, left-handedness, temper tantrums, 
walking, and the like. Strictly speaking these are problems for 
the habit clinic rather than the child guidance clinic. Child 
guidance problems may also be classified according to their 
social aspects. Such a grouping is suggested by Drucker and 
Hexter’s classification : ° 


1. Truants 5. Characterally defective 
2. Weaklings 6. Precocious 

3. Wanderers 7. Sex problems 

4. Pilferers 8. Intractables 


Finally, child guidance problems may be classified profession- 
ally as psychological, medical, psychiatric, or social, depending 
upon the field into which they most obviously fall. Since a 
number of techniques are always involved in practice, a mul- 
tiple classification from the standpoint of each major technique 
is advisable when cases are handled by a social worker. In a 
multifold diagnosis, the social or sociological classification (see 
below under “Methods” ) may serve as a single unifying con- 
cept, since, in the last analysis, all the problems of child be- 
havior, however individual they may seem, have social impli- 
cations, and are thus social problems. 

Historical Development of Child Guidance. Before dis- 
cussing the methods employed in child guidance, the history of 
the movement should be reviewed. Although the first psycho- 
logical clinic for research purposes was established by Wittmer 
at the University of Pennsylvania in 1896, the child guidance 
clinics proper did not develop until 1910. Child guidance is 
essentially an outgrowth of modern psychiatry and mental 
hygiene, as has already been indicated. In 1909 Healy began 
his work with delinquents in Chicago. Even at this early date 
the work was not purely of a psychiatric nature. Healy and 
Bronner have always emphasized the social as well as the in- 
dividual factors. The movement thus originated with clinics 
established to serve juvenile courts, but it was not long before 
the advisability of extending such service to the entire com- 
munity was recognized. Discussions of the mental hygiene of 
children are reported in the Proceedings of the National Con- 


® Drucker, Saul, and Hexter, M. B., Children Astray, Cambridge, 1923. 
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ference of Social Work as early as 1921, but it was not until 
1924 that the terms “habit clinic’ and “children’s guidance” 
appeared in the index of the Proceedings.?® 

The financial backing necessary to the promotion of child 
guidance came largely from the Commonwealth Fund.?® About 
1920 this foundation adopted child welfare as its major field. 
After a preliminary study the directors decided to lay empha- 
sis upon prevention by assisting promising agencies already in 
the field. They were moved by three considerations: the neces- 
sity for understanding the child (psychiatry), the advisability 
of utilizing school contacts, and the need of increasing the 
number of trained social workers. The program as adopted in 
November, 1921, and put into operation for a five-year period 
in 1922, called for “community demonstrations and training 
of workers in the field of mental hygiene of childhood.” * 
The “limited objectives” were stated as follows: 


To develop the psychiatric study of difficult, pre-delinquent, 
and delinquent children in the schools and juvenile courts; to 
develop sound methods of treatment based on such study; and 
to provide courses of training along sound lines for those qualified 
and desiring to work in this field. 

To demonstrate in a number of widely scattered cities the 
value of such psychiatric study and treatment applied to chil- 
dren of this sort referred from juvenile courts, schools, and other 
agencies. 

To develop the work of the visiting teacher whereby the in- 
valuable early contacts that our school systems make possible with 
every child may be utilized for the understanding and develop- 
ment of the child. 

To extend by various educational efforts the knowledge and 
use of these methods. 


Three agencies, already in existence, and two new national 
committees, specially created for the purpose, were entrusted 
with the carrying out of the program. These were the New 
York School of Social Work, the National Committee on 

2 An article on the Commonwealth Fund Program, describing the Insti- 
tute for Children’s Guidance, was published in 1922 Proceedings, but the 


term is not listed in the index. See Smith, Barry C., “The Community Fund 
Program for the Prevention of Delinquency,” Proceedings, 1922, pp. 168- 


74- 
4 Progress Report, Commonwealth Fund for the Prevention of Delin- 
quency, 1926, p. 7. “4 Idem, p. 8. 
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Visiting Teachers, the Public Education Association, the Divi- 
sion on the Prevention of Delinquency of the National 
Committee for Mental Hygiene, and the Joint Committee on 
Methods of Preventing Delinquency. 

Four “divisions” were created. The New York School of So- 
cial Work became the Division on the Training of Workers, 
strengthened its department of mental hygiene, and established 
a psychiatric clinic and training center known as the Bureau 
of Children’s Guidance. This Bureau, under the direction of 
Dr. Marion E. Kenworthy, remained in existence until 1927. 
Division II, on child guidance clinics, was administered by 
the National Committee for Mental Hygiene through its newly 
created department. Two traveling clinics and a permanent one 
were set up. The former were expected to operate from three 
to six months in a city, demonstrating the value of such serv- 
ices, and encouraging the community to establish permanent 
clinics of its own. In one case, at least, the demonstration 
clinic continued for two years. The first of the clinics was 
located in St. Louis. By October 1926, demonstration clinics 
had been operated and permanent ones established in St. Louis, 
Dallas, Los Angeles, and at the University of Minnesota. Con- 
sultant services were given and temporary demonstrations made 
in a large number of other centers. Division III, on Visiting 
Teachers, placed trained workers in thirty communities, each 
for a period of three years. At the end of this period the local 
community was expected to assume responsibility. By June 
1926, twenty-two of these demonstrations were closed. In 
twenty of these communities the work was continued on a 
permanent basis. Division IV, known as the Joint Committee, 
was established to coordinate the work of the other divisions, 
and to interpret the program to the public through various 
publications. 

Several subsequent developments of the program are im- 
portant. In July 1927 the Child Guidance Institute was estab- 
lished in New York under the directorship of Dr. Lawson 
G. Lowrey. Its purpose is fourfold: (1) research in the mental 
hygiene of children and in behavior problems, (2) training stu- 
dents for psychiatric social work through the New York School 
of Social Work and Smith College, (3) provision of facilities 
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for training of psychiatrists and graduate psychologists, and 
(4) diagnosis and treatment of problem children by parents, 
schools, and social agencies. The Commonwealth Fund Pro- 
gram ended July 1927 and the Bureau of Children’s Guidance 
was discontinued. The demonstration clinics were also discon- 
tinued at this time, although advisory relations with the six 
permanent community clinics were continued as well as a gen- 
eral consultant service. With the closing of the visiting teacher 
demonstrations consultant service was maintained by the Na- 
tional Committee on Visiting Teachers to those communities 
that had permanently established such work as well as other 
communities that might desire to do so. In December 1927 
the Joint Committee was discontinued. Its publication work 
was taken over by a new Division of Publications, organized 
at that time. Two Child Guidance Conferences were held dur- 
ing the five-year period, and in February 1928 a third was 
held at the Institute for Child Guidance, thus indicating that 
the work developed between 1922 and 1927 was to be con- 
tinued, although the program itself had come to a close. 

Child Guidance Agencies: Clinics. Most of the child 
guidance work today is done by special clinics or in connection 
with the schools. Before discussing the work of child guidance 
clinics proper a word should be said about another outgrowth 
of the mental hygiene movement, the habit clinics, also de- 
veloped since 1920. The first well-known agency of this type 
was started by Dr. Douglas A. Thom in 1921 in Boston.** 
Typical problems presented at the habit clinic for solution are 
described by Dr. Thom: ** 


L.S. Age five and a half. Refuses food unless fed by mother. 
When left alone with food, hides it, and then tells fanciful tales 
of what happened to it. 

X. Age three. Very shy; always sits back and watches the 
other children at play, taking no active part. 

C.F. Age six. For the past two years has presented very marked 
sex interests. Takes her little sister to the park some miles away 
and leaves her. Goes out in the morning for school and does not 


2 Thom, Douglas A., “Results and Future Opportunities in the Field of 
Clinics, Social Service and Parole,” Mental Hygiene, 6: 714-728; and 
Habit Clinics for the Child of Preschool Age, Children’s Bureau Publica- 
tion, No. 135, 1924. “Toc, cit., Mental Hygiene, 6: 727-8. 
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return until late at night. Frequently picked up by policemen. 
Hangs around the moving picture shows, lies and steals. 

The main distinction between the habit clinic and the child 
guidance clinic is that the former specializes on problems of 
pre-school children, more of which are primarily physical than 
is the case with older children. Although physical habits play 
an important part in the life of the child at this time, it is with 
their social implications that the clinic is chiefly concerned. For 
example, a study of one thousand children in the habit clinics 
of Massachusetts showed definitely that many of their bad 
habits were simply natural responses to stimuli in the home 
and family situation.’® 

The child guidance clinic is essentially a cooperative effort to 
make mental hygiene available to the more or less normal child 
as well as to the “problem child.” It is a community agency for 
the treatment of the whole child, particularly the child that 
manifests ‘troublesome personality traits,” these being re- 
garded merely as symptoms of unsatisfactory attempts at social 
adjustment, in the home, at school, or in the community. 
Children between three and seventeen are studied; 1° these 
being referred in approximately equal numbers by teachers, 
parents, health and social agencies. A large number of these 
clinics now exist in the United States. Four hundred and 
seventy in thirty-one states are described in a recent directory.1” 
Of these, more than 300 have been founded since 1922. During 
1928 more than 40,000 children were studied by such agencies. 
Although not designated as such, the Judge Baker Foundation 
in Boston is one of the best known of these psychiatric clinics 
for children in the United States. In 1923 Healy and Bronner 
published a collection of twenty-seven case studies made at this 
clinic, which are still perhaps the most detailed and scientific 
available."8 


* Foster, Sybil, “Personality Deviations and Their Relation to the Home,” 
Mental Hygiene, 9: 735-743, 1925. 

** There is some overlapping at the lower age levels with the habit clinics, 
although these may be regarded as child guidance clinics, specialized for 
work with pre-school children. 

“Directory of Psychiatric Clinics for Children in the United States: 
Commonwealth Fund Division of Publications, New York, rev. ed. 1928. 
See also “List of Psychiatric Clinics for Children in the United States,” 
Children’s Bureau Pub. No. tor, 1920. 

* Judge Baker Foundation Case Studies, Series 1, Boston, 1922-23. 
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According to Lowrey, the child guidance clinic should render 
two general types of services.1® (1) “Slight services,” includ- 
ing the mental health study of dependent children, consultation 
service to case workers, advice to parents, and partial examina- 
tion, for purposes of discovering the presence of serious defects 
or abnormalities. (2) “Major clinical service,” involving the 
“complete study and evaluation of a situation, its interpreta- 
tion in terms of the dynamic stresses and strains involved in 
causation, and particularly the carrying out of treatment meas- 
ures designed to remedy the fundamental difficulties in the 
situation.”” The functions of such clinics, as seen by another 
writer, are four-fold: ?° 


1. Education of the community in mental health and in the 
mobilization of its resources. 

2. To provide the community with case-work service of a co- 
opefative type. 

3. To make surveys and discover the causes of mental illnesses. 

4. To educate parents, not directly but through the professional 
people in the community. 


Clinics find their field of work in connection with the schools, 
the courts, social agencies and parents who bring their children 
for study. Probably forty to fifty of every thousand elementary 
school children are seriously maladjusted and may become de- 
linquents or problems in other ways. Possibly three-fourths of 
this number can be handled by the visiting teachers; for the 
other one-fourth the child guidance clinic is needed. Child 
guidance clinics in connection with the juvenile courts, or else 
available to them, offer invaluable contributions to the pre- 
vention and scientific treatment of delinquency. 

Child Guidance in the Schools: The Visiting Teacher: 
Much child guidance work may be done by the regular teacher 
in the school, particularly in the kindergarten and nursery 
school. Gesell recommends the employment of trained “‘special 

2 Towrey, Lawson G., “A Program for Meeting Mental Hygiene Needs 


in a City,” in Truitt, Ralph P., et al., Child Guidance Clinic and the Com- 
munity, Commonwealth Iund, Division of Publications, New York, 1928, 


pp. 22-41. i : ; 
® Stevenson, Geo. S., “When Is a Community Ready for a Child Guidance 


Clinic?” Mental Hygiene, 12: 492-503. Summary. 
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guidance” teachers for every ten exceptional children.?1 This 
suggests an interesting field of social work for those interested 
in both pre-school and case work. The great bulk of such work 
is at present in the grades and high schools, however, and is 
done by the visiting teacher. The visiting teacher is an older 
institution than the child guidance clinic, but since its develop- 
ment, she uses it, as indicated above, in the more serious cases 
with which she comes in contact. The visiting teacher move- 
ment came about as the direct result of the contraction of the 
field of influence over the child on the part of the home and 
the expansion of the opportunities and functions of the school. 
The latter has now become a habit-training as well as an in- 
formation-giving institution. Thus the demand for teachers 
specially trained in case work arose. 

The movement began in the school year 1906-1907, and 
developed simultaneously in New York, Boston and Hartford, 
Conn.2? Three different types of organizations have contributed 
to the development of the movement.?* (1) One of these is 
illustrated by the White-Williams Foundation, whose “coun- 
sellors,”’ following a revision of its charter and constitution in 
1920, became substantially visiting teachers. (2) In Rochester, 
N. Y., visiting teacher work has grown up in connection with 
the public school system.** The first visiting teacher was ap- 
pointed in 1913; more workers were added in 1920, and by 
1927 there were sixteen functioning in the schools. (3) Finally, 
a private organization, the Public Education Association (later 
affiliated with the Commonwealth Fund) has been of great im- 
portance in stimulating the movement by conducting demon- 
strations in various communities. Twenty-eight of the thirty 
demonstrations were closed by the end of 1927, but twenty- 
four of the communities concerned have continued the work on 
their own initiative. 

The visiting teacher is expected to have had one or two years’ 

Gesell, Arnold, “The Kindergartens as a Mental Hygiene Agency,” 
Mental Hygiene, 10: 20-37, 1926. 

2 The Visiting Teacher in the United States, pp. 11-13. Public Education 
Association, New York (2d ed. 1923). 

* Thomas, W. I., and Thomas, Dorothy S., The Child in America, Chap. 
V, “Maladjustment in the Schools,” Knopf, 1928. 


* Ellis, Mabel B., The Visiting Teacher in Rochester. New York: Joint 
Committee on Methods of Preventing Delinquency, 1925. 
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experience in teaching, and in addition, training in social 
case work (“psychiatric”). Her job is to study and treat the 
problems of school children arising from maladjustments in 
the home and in the school. Her function has been well stated 
by Howard W. Nudd: *° 


The visiting teacher’s treatment of problem children is based 
upon the fact that useful citizenship and right living are the 
normal outgrowth of sound training and wholesome behavior 
in childhood, and that the attainment of these ends is vitally af- 
fected by environmental influences and by the child’s attitude 
toward himself, toward others and toward the opportunities and 
obstacles he may encounter. His scholastic progress and deport- 
ment in school, his heredity, his emotional nature, his interests, 
ambitions, and dislikes, and the experiences which evoke the 
reactions that shape his character thus become the subjects of 
the visiting teacher’s inquiry and take her into the home, the 
classroom, or wherever a situation exists that may help to 
reveal and explain the causes of his difficulties. 


The reasons given for referring a child to the visiting 
teacher, as indicated by data obtained from fifty-seven visiting 
teachers, are shown below: ”° 


REASONS GIVEN FOR REFERRING CHILDREN 
TO VISITING TEACHER 


Number of Visiting 
Teachers Naming 
the Given Condition 
as Occurring Among 
Ther Cases 


1. Maladjustments in scholarship ............. 57 
2. Adverse homie conditions..............+08- 57 
PIEPER IAT ALLENOANCE Out. wile tis sg cece ace orion 56 
Acs WESGCONGIC Tees wie: aie aie Lie gine: nies nv 65) mel atertist nel 53 
ease ees eta rin oys =: 4-4 ayeste 5 owas aeeged 49 
OA EMV SICA COROUION Uo 5 cin en in a+ ea'n alsin vale ee 45 


Treatment employed by the visiting teacher may involve an 
attempt to modify the home, school, or community situation, 
to effect a change of attitude toward, or on the part of, the 

2% The Problem Child in School, p. 254. Joint Committee, 1925. 


* The Visiting Teacher in the United States. New York: Public Educa- 
tion Association, 1923, p. 23. 
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child, or both. The following table of measures applied is based 
upon reports from sixty visiting teachers.*7 


SUMMARY OF MEASURES USED 


Measures Number Using 

T. Personal influences. sce ee ake er 60 
2. Information brought back to the teacher........ 60 
3. Co-operation of outside agencies............--. 56 
4. Physical examination «.......-------++s«+--s- 56 
5. Mental examination .......--+++seeeeeeeeeees 50 
6eBinanctal relvet yee waste eee citer tre trots 50 
PERECTEATON FA.5 sin ots oes 8s Rhee erie nie ob eels 45 
8. Change of school recommended.............--- 44 
g. Change of interests...>.... AG tna tfreteeNe saee ee 42 
10. Change of class recommended..........5.-.+% 41 
Ti»: Change..of environment ooo). nates werls eigio ea epee 41 
12. Referring to Society for Prevention of Cruelty 

toy Children gat! oc 5 Serene oes eter raseetne teers 40 
13. Change to a special class recommended......... By 
TA) Rromotionynecommendeds ee erect er anaes 36 
15. Demotion recommended . o. 00.5.0 006 cane eas 30 


In addition to child guidance by clinics and visiting teachers 
the more elaborate research work of the so-called institutes 
should be mentioned. Among these are the University of Min- 
nesota Institute of Child Welfare, the Teachers’ College In- 
stitute of Child Welfare Research, the Iowa Child Welfare 
Research Station, and the New York Institute for Child Guid- 
ance. The first three of these operate nursery schools as a 
part of their work. 

Methods Employed by Child Guidance Clinics. The 
typical child guidance clinic consists of a psychiatrist, a psy- 
chologist, one or more social workers, and a secretary or clerk. 
The cycle of clinical procedure falls naturally into three divi- 
sions: the examination or study, the staff conference leading 
to a diagnosis, and the treatment. The entire procedure is of a 
cooperative nature, the psychiatrist, since he is usually the most 
thoroughly trained member of the staff, generally acting as 
director. The general aim of the investigation is, of course, the 
discovery of causal and particularly the modifiable factors in 
the individual and his environment. The first step, after the 

7" Tbid., p. 49. 
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child is registered and accepted as a patient, is that of securing 
the history and data on the present social situation. This study 
is the function of the social worker. She attempts to collect 
detailed information about the patient’s heredity, ancestry, 
social history, conflicts, adjustments, habits, companions, rec- 
reation, interests, school record and health history. In addition 
she secures an account of all delinquencies, difficulties, and cases 
of misconduct. The child is then returned to the clinic and 
examined by the psychologist, who attempts not only to ascer- 
tain the general level of his intelligence, by means of psycho- 
metric tests, but his special abilities and disabilities, as well as 
his performance on standardized educational examinations. 
The child is next exarnined by the physician and pediatrician, 
or by the psychiatrist, if the staff does not include a physician. 
After the physical and medical examination the patient is 
next given a psychiatric interview, in which the attempt is 
made to discover the child’s attitudes, wishes, and complexes, 
and to learn what he thinks about his environment and his 
problems or difficulties.28 Coming last the psychiatrist has at 
his disposal the data collected by the other members of the 
staff as a basis for his interview. 

Preliminary to the staff conference the data are summarized 
and put into shape for discussion. In conference the first pro- 
cedure is to determine the etiology (causation) of the difficulty 
in question, tracing it as far back into the earlier life of the 
child as possible, Adolescence, mental instability, personality 
deviations, early conditionings, physical abnormalities and the 
like are frequently found to be causal, but perhaps secondary 
to such social factors as parental attitudes, social control of 
the wishes, companions, family conflicts and the situational 
forces in general. We have passed the period when mental ab- 
normalities were considered the major causes of delinquency or 
similar difficulties. Healy and Bronner, for instance, in their 
study of four thousand cases of delinquents, found that 72.5 
per cent of them were “normal.” 

On the basis of the etiology discovered a diagnosis is made 


*® See “Psychiatric Examination of a Child,” National Committee for 
Mental Hygiene. Reprint No. 222, 1926; or Mental Hygiene, 10: 300-306, 


1920. 
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in psychological, medical, social °° and psychiatric terms, and 
a plan of cooperative treatment is outlined. For example, in 
the case of Bruce, given at the beginning of this chapter, it 
is relatively easy to see what ought to be done, once the causal 
factors are laid bare. In carrying out this plan the social 
worker has the major responsibility. She has to reeducate the 
parents or teacher, see that the physical recommendations are 
carried out, and in the months or years subsequent to the ex- 
amination, follow through the details of the plan. The psy- 
chiatrist aids, when necessary, with the attempt to change the 
attitudes of the child or even of the parents, if they are willing 
to come to the clinic for an interview. The sample “log” here 
presented will give a concrete picture of the social worker’s 
activities in a child guidance clinic. 


For the student who may be interested in a scheme of sociological 
diagnosis the following provisional classification is suggested. It is based 
upon a fundamental sociological phenomenon, i.e., the nature of the in- 
dividual’s reaction to social control in his attempt ‘to realize his wishes: 

1, adjustment: the child, motivated by a strong desire for social approval, 
accepts the social definition of the situation and conforms, or finds a 
substitute way satisfactory both to himself and the group. 

2 unadjustabiltty : due to mental defect or psychopathic condition the 
individual is unable to conform to the social standard. Calls for insti- 
tutional treatment or a simplified environment. 

3. unadjustment: involves overt conflict with social control. The child 
rebels against social standards and seeks to realize his desires in his 
own way. Cf. the habitual delinquent, adolescent rebel, “spoiled” child, 
the runaway. 

4. maladjustment: cf. cases given in this and in Chap. XVII. Involves 
mental conflict. The child is torn between two sets of desires, or his 
loyalty to one group or pattern conflicts with that to another. Results 
in various “symptoms,” delinquency, compensation, defensive lying, 
fantasy, and the like which represent incomplete and ineffective at- 
tempts at adaptation. Unconscious factors may complicate the reaction 
as in the case of the inferiority complex. 

5. non-adjustment: here the child, although desirous of conforming to 
socially approved standards, is ‘unable to do so on account of some 
temporary handicap. 

6. pre-adjustment: a condition sometimes found in the case of very young 
children who have not yet developed adequate habits mechanisms oi 
adjustment. Covers many cases dealt with in the “habit clinics.” 

7. re-adjustment: following the various types of maladaptation noted 
above the individual may eventually affect readjustment through con- 
version, sublimation, or modification of the social situation itself. 

See also, Harper, Ernest B., “Personality Types: A Note on Sociological 

Classification.” Social Science, I: 26-29, 1925. 


Child Guidance 339 


A DAY WITH A PSYCHIATRIC SOCIAL WORKER IN 
A CHILD GUIDANCE CLINIC * 


Write-up of treatment interview and analysis of case for staff 
ONL CHEHCE oi, hc aia tie 2 noe es artcle ete meas eatery mine oss 1 hour 
Six-year-old boy, only child, 1st grade, referred by 
mother at suggestion of a public demonstration school, 
because of daydreaming and occasional truancy. Investi- 
gation revealed that boy is expected to respond to an 
adult standard of behavior, due possibly to mother’s feel- 

ing of social, family and personal insecurity. 

History taken in clinic on new case€.......+-+.e+ee 2 hours 
Nine-year-old boy, only child, referred by parents at in- 
sistence of a private school. School and family recognize 
a reading disability; the school alone recognizes diffi- 
culty, due to boy’s inability to get along with his con- 


temporaries. 
Interview out of clinic with a “source of information” on new 
A opr a inner ges eR tel er Cy Ae a ee aR 34 hour 


Pediatrician who has treated the above patient for three 
years and who knows the family socially as well as pro- 
fessionally. 

Treatment interview in clinic with a parent......... Y, hour 
Mother of a twelve-year-old Italian boy referred to the 
clinic one year ago because of stealing, truancy and stub- 
bornness. The purpose of this interview was to permit 
worker who is new on the case to meet mother, who had 
appointment with psychiatrist, and arrange for appoint- 
ment at home. 

DAITG, O1U Sit CEE CAEY fant | Mince fi anew sss he hates 14% hours 

Telephone arranging appointments, 3 treatment letters..... 

1% hours 

Reported clinic findings and recommendation to school (one 

principal arid two teacherd) ..0. 0h ck ea od See 1 hour 
Twelve-year-old boy in third grade parochial school, who 
was referred by the mother, at the advice of Catholic 
Children’s Bureau, because of school retardation, disobe- 
dience at home, and because of parents’ desire as to 
advice concerning placement possibilities. Problem ap- 
pears to be that of a dull normal boy who feels displaced 
in the family by a younger sibling, whose mother holds 
him responsible for her ill health and unhappiness. 

Treatment conferences with a psychiatrist.......... ¥, hour 
Twelve-year-old boy in a parochial school, referred by 


* Odencrantz, Louise C., The Social Worker, pp. 328-9. By permission of 
Harper and Bros., 1929. 
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mother at the advice of a University Department, be- 
cause of stealing connected with gang activities, school 
truancy and disobedience. Conference was devoted to a 
discussion of the extent to which the clinic was justified, 
and is equipped to handle the community phases of the 
case, in which unwholesome gang activity seems to have 
resulted from a dearth of recreational outlets. 
Cie ree Meter ate a eat ois G'S ay ESS 8 hours 


The desirability of a professionally autonomous status in 
the clinic for the social worker has already been mentioned, 
as well as for a cooperative relationship between the outside 
worker or agency and the clinic (Chapter XVII). The same 
policy should obtain in connection with the child guidance clin- 
ics, and does to a large extent. The advantage of this system is 
shown by the plan of the Institute for Child Guidance,** 
where, as shown below, a large percentage of the cases are 
handled on a purely consultant and advisory basis. Of the 479 
cases accepted during the year ending June 1928 (not including 
those transferred from the Bureau of Children’s Guidance) 
50% were referred by schools, 26% by social and health 
agencies, 19% by parents and relatives, and 4% from other 
sources. The Institute accepts cases for treatment complete 
(clinic) or partial (cooperative), or for consultation service. 
Of the cases referred by the schools, 70% were for the con- 
sultation service; of the 125 cases (26% of the total accepted 
cases) referred by the agencies, 111 were for treatment (com- 
plete or cooperative) and 14, or 11.2%, for routine or special 
study only (consultation service). Of the total, 479 cases, 
47% were referred for consultation. 

Results. Porter Lee, Director of the New York School of 
Social Work, has made an analysis of the results of the work 
of the Bureau of Children’s Guidance which came to an end 
in 1927.°° During the five-year period 822 children were ac- 
cepted at the Bureau. Of these only 591 were carried long 
enough to “permit reasonably adequate treatment.” A special 
study was then made by the entire staff of the Bureau of 196 
of these cases, representing work done in both the earlier and 


me Report for the Year Ending June 3oth, 1928, pp. 25-26; 61. 
Lee, Porter R., “An Experiment in the Evaluation of Social Case 
Work,” Journal of the American Statistical Association, 23: 168-171, 1928. 
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later stages of the experiment. The staff appraisal of the results 
of treatment in these cases was: 


SLC CESS he oa veer syereye yeast ots one otenees 93 cases 48% 
attialeSliGCESS aeper-c-teeelneeteier erase 61 31% 
PaTUUITEY so chaise oo eter tecnn tat 42 21% 

Al Gtal gen ige tee eee 196 100% 


It should be pointed out, of course, that since there was no 
“control group”’ it is impossible to know conclusively how many 
of those successfully adjusted owed their “recovery” to the 
Bureau’s methods and not to other factors. By way of com- 
parison, the following table shows the results obtained by the 
Institute for Child Guidance during the year June 1927 to 
June 1928: 
RESULTS OF TREATMENT.® 
Closed Cases from Treatment Service Only. 
Satis- 


factory Partial 
Adjust- Adjust- Unim- 


Duration of Contact ment ment proved Total 
t.. Wwess:than mmonth)..1..o/. 3 4 0 7 
ms ULC OMENS oy ewineter outer 9 22 I 32 
8. 6 montiis-to 1 year ..-/... 8 18 6 32 
ARON ERAL VCat Gravion cl yore ciate (0) oO 0) (0) 

Waetellecceatinn tstsice aah trie 2, 20(28%) 44(62%) 7(9%) 71 


One of the most valuable results of this work has been the 
accumulation of a large number of detailed and scientific case 
records. These are and will continue to be an important source 
of data for the student of case work. Some of the earlier over- 
optimistic assumptions of the psychiatrists, however, have been 
shattered. “Certainly the psychiatric approach in its present 
form,” says Thomas,** “is far from being the panacea that 
its more ardent and less objective advocates have claimed.’”’ The 
psychiatrists themselves have come to see that the field is very 
complex, not concerned exclusively with mental abnormality, 
and that personality is inextricably tied up with the social 
situation. Hence such leaders as Dr. Ralph P. Truitt and Dr. 


*% Report for the Year Ending June 3oth, 1928, p. 62. 
* Thomas and Thomas, The Child in America, p. 149. 
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Lawson G. Lowrey are urging the necessity for cooperation 
with sociologists and other students of social phenomena. 

Child Guidance is one of the most scientific and hopeful 
fields of case work, preventive in its nature, and dealing more 
and more with the “normal” individual. It has an important 
role in child placing, as described in the preceding chapter, and 
in connection with probation and the treatment of children in 
institutions discussed in subsequent chapters. 


CHAPTER XXII 
MEDICAL SOCIAL WORK 


In retracing the history of medical charities it would be nec- 
essary for us to go back at least as far as the medieval hospital 
and monastery. Neither of these would be classed today as a 
medical institution, nor would their activities bear a close re- 
semblance to present-day social work. But in their generous, 
though crude, efforts on behalf of the sick, injured, aged, and 
other needy folk, the monks and hospitallers were laying the 
foundations for both professions. The connection between 
medicine and social work for centuries consisted largely in the 
fact that certain institutions received only persons who were 
both physically incapacitated and financially destitute. This spe- 
cial interest in the “sick poor” or the “indigent sick,’ as they 
were sometimes called, was displayed not only in charity hos- 
pitals, but from the seventeenth century on in dispensaries. 
These newer institutions were regarded as “medical soup- 
kitchens” from which drugs and medical advice were offered 
as “doles to the needy.” 

From medical charities to the modern public health move- 
ment is a long jump involving a number of new developments. 
The first is improved medical service for the sick, based on 
discoveries in the physical and biological sciences and the de- 
velopment of genuine professional schools. The second is pre- 
ventive medicine, involving quarantine, sanitation, vaccination, 
periodic examinations, and health education. As a matter of 
fact these measures not only prevent disease, but promote 
health and general well-being. The third significant change is 
in the source of financial support and control. While much 
health service is still on the basis of public poor relief or 
middle-class humanitarianism, we find more and more health 
centers, well-baby stations, visiting nursing, and other agencies 
operated by insurance companies for their policyholders, by 
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trade unions for their members, by corporations for their em- 
ployes, and by school systems for their pupils. The fourth new 
development has been the integration of social case work with 
medical service in the effort to meet all the needs of patients 
in hospitals and dispensaries. 


The tendency in medicine to place increasing emphasis on such 
values as good hygiene, adequate and proper diet, recreation, a 
job suitable to one’s strength, a constructive attitude toward life, 
has created new types of medical recommendation. The physician 
who years ago might have prescribed medicine for a patient will 
today for a similar condition advise convalescent care, or a change 
of job. The taking of pills and powders is simple. To carry out 
a recommendation that a mother leave her family for several 
weeks’ convalescent care, or that a factory worker change to an 
out-of-door job, may require the rearrangement of a whole scheme 
of life. Here begins the task of the social worker.* 


Miss Cannon has described the immediate backgrounds of 
hospital social service.2 About 1880 an organization was 
founded in England known as the Society for After Care of 
Poor Persons Discharged Recovered from Insane Asylums. Its 
purpose was to arrange for the care of discharged patients, 
especially those who had no homes, and to guide them through 
the process of readjustment to the community. A second con- 
tribution to hospital social work came through the “‘lady al- 
moners”’ connected with London hospitals in the ’nineties. Their 
tasks were to prevent abuse of medical charities by inquiring 
into the financial status of patients and to refer needy persons 
to the appropriate social agencies. A third factor was the work 
of visiting nurses who early found themselves forced to under- 
take many responsibilities not ordinarily associated with their 
work. In 1904 the Presbyterian Hospital in New York sent 
student nurses into the homes of patients where they were 
“taught to give nursing care, to improve hygienic conditions, 
and to aid and encourage the patients by kindliness and help- 
ful advice.”’ The fourth significant contribution to the idea of 
hospital social work came through the training given to medi- 
cal students at Johns Hopkins University. Dr. Emerson “‘recog- 
nized that truly effective medical training must include an 


*Vocational Aspects of Medical Social Work, p. 16. 
? Cannon, Ida M., Social Work in Hospitals, Chap. IT. 
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understanding by a physician of the background and the stand- 
ards of living of his patients.’ At his instigation there was 
organized a student board of the Charity Organization Society 
of Baltimore to carry on friendly visiting among the poor. The 
final step came with the establishment of a social service de- 
partment in Massachusetts General Hospital in 1906. By 1925 
there were about 500 hospitals and dispensaries with social 
service departments, and in 1927 the American Association of 
Hospital Social Workers had over 1500 members. 


ANNA SZWYDKY? 


On July 23, 1925, Anna Szwydky, a non-English-speaking 
Ukrainian woman thirty years of age and without adequate funds 
for treatment, registered at the Mayo Clinic. She was alone and 
frightened and wholly incapacitated by a disease diagnosed as 
“an old infectious arthritis with ankylosis of both elbows and 
wrist joints and of the right hip and knee joint.’ She had been 
an invalid for five years. She had come from Saskatchewan, where 
her aged parents had lived since they immigrated, when Anna 
was five years old... . A friend, Mrs. Grabko, had come with 
the patient to Rochester. . . . As she was lonely and frightened 
the social worker was called in July 31. 

Social Investigation. Medical examination soon revealed the 
condition described above and indicated that months of treatment 
would be needed. At best the outlook was considered poor. How- 
ever, it was decided to operate on the right arm to see what 
could be accomplished. 

The social investigation proceeded much more slowly because 
of the language difficulty, the patient’s unresponsiveness, and the 
separation from friends and relatives. Mrs. Grabko gave some 
information, letters from Saskatchewan supplemented this, and 
gradually Anna herself told bits of her story, first through an 
interpreter and then in broken English. 

The Szwydky family with about forty other Ukrainians left 
the old country in 1900 because it was so hard to make a living, 
and finally settled in Saskatchewan forming a little Slavic com- 
munity. They worked very hard and were not able to save much. 
Anna’s parents were now old and feeble. Her brother and sister, 
both married, lived near by and helped in various ways. All were 
very religious ; the children attended a church school, and all made 
the Greek Catholic Church the center of their social life. 

7 Summary of record published in Medical Social Case Records, edited by 


Sophonisba P. Breckinridge, also in Social Service Review, 1: 443-469, 1927; 
by permission of The University of Chicago Press. 


346 Contemporary Social Work 


Anna had little schooling; at fourteen she dropped out to 
help her father with the farm work. She was devoted to her family 
and the church, but apparently had few other social contacts. 
“At first patient had a very passive and resigned attitude toward 
her illness. She had been helpless so long that she had lost all 
initiative and desire to be a normal person. As she began to get 
motion in her hands and feet, her initiative returned; she showed 
a new interest in her surroundings; she developed self-confidence, 
and finally quite a cheerful attitude toward life in general.” She 
was worried because the money for this trip was taken from 
funds her father had saved for his old age. She told her story 
very excitedly. She wept much and seemed terrified by the 
strange surroundings and notions of what the doctors might do 
to her. 

Social Diagnosis and Plans. The patient’s social situation can 
be stated largely in terms of isolation, poverty and fear. She was 
cut off from most social contacts not only by her physical con- 
dition (she could not move in bed without assistance), but by 
separation from friends, relatives, and others who might speak 
her language. Also it was hard for her to fit into the life of an 
American hospital, because all her life had been spent in a rural 
community of Slavic immigrants. That is, her isolation was physi- 
cal, geographic, and cultural. Poverty was the second serious ele- 
ment in the situation. Anna needed a long period of hospital care 
while she had a series of expensive operations, but she herself 
was without funds and her people could give but little assistance. 
It was natural that the patient was filled with fear and worry, so 
that she offered little response to the friendly approaches of physi- 
cians, nurses and social worker. 

The medical prognosis was poor. Because of Anna’s frail physi- 

cal condition and low morale, the surgeon proposed to operate 
only on her right arm, keep her in the hospital for a month, and 
then find a home for chronic invalids in Canada to which she 
might be admitted. Meantime it was necessary to break down 
some of the barriers, encourage the patient, and discover financial 
resources. 
_ Medical Treatment. The services of surgeon, nurse, occupa- 
tional and physiotherapists, social worker, and friendly visitors 
are so bound together that it is difficult to separate them. How- 
ever, following the medical examination, there was a series of 
six operations. After months in bed the patient was able to sit up 
in a wheel chair and eventually to take a few steps. Massage, 
simple exercises, and later the weaving of mats and baskets con- 
tributed to the recovery of muscular functions. But our concern 
here is mainly with the social service. 

Social Treatment. Most of the social worker’s service was 
rendered indirectly. On the financial side she secured funds from 
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the municipality, in which Anna’s home was located, and from 
her family. When this money was exhausted and it seemed unwise 
to press for more, she arranged to have some bills cancelled and 
paid others out of her own department’s budget. She attended to 
the extension of Anna’s bond given to the Immigration Commis- 
sioner when she entered the United States. Although it later 
proved unnecessary, the social worker gathered information about 
homes for chronic invalids. Perhaps her most important service 
was the discovery of two men of Anna’s own nationality, who 
were not only able to serve as interpreters, but who also became 
her very good friends and contributed much to her change of 
attitude. The help of others was secured to take Anna about in 
her wheel chair, to assist her in purchasing needed clothing, to 
go with her to the movies, and finally to accompany her on the 
trip back to her home. 

All along the social worker was attempting to explain Anna’s 
condition and needs to various other persons. She told Mrs. 
Grabko what the physicians expected to accomplish and asked her 
to explain it to Mr. and Mrs. Szwydky. She wrote several letters 
to the secretary-treasurer of the municipality telling of Anna’s 
progress and needs. In September with the help of an interpreter, 
she wrote to Mr. Szwydky that Anna “has suffered a good deal 
of pain, but she is very patient and does not complain. Her arm 
is rubbed every day to make it easier for her to move it. She 
appreciates letters from home more than anything else. I hope 
you will tell all her friends to write her as often as possible.” 
Both before and after Anna returned to Saskatchewan letters 
were written to her home physician, relatives and others, telling 
them just what to expect, advising continued treatment, and point- 
ing out the necessity of keeping her encouraged. 

It took some time for the social worker to gain rapport with 
Anna, but she did not try to rush her. She went with the patient 
to the operating room, visited her in the ward, took little gifts, 
and for some days did not attempt to carry on a conversation. Bit 
by bit she won Anna’s confidence and heartened her for the long 
struggle back to health. But most of the personal influence, which 
was so important in this case, was brought to bear through other 
persons. As soon as she was called in, the case worker asked John 
Ohab, a dishwasher at the hospital, to talk with Anna. Immedi- 
ately she seemed relieved and reassured, partly because John 
spoke her language, and partly because he explained what different 
members of the staff were trying to do. He convinced her that 
there was nothing to fear. From this time on John wrote letters 
for Anna, read to her, and talked to her many times. For a long 
time he was the only one who seemed able to get any response 
from her. In September the case worker found another fellow 
countryman, a patient working in occupational therapy. This man 
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contributed much to Anna’s improvement by his cheerful dispo- 
sition and by reading aloud an Ukrainian newspaper to which he 
subscribed. Then there was an American woman patient who 
brought little presents and talked with Anna. Through all these 
and other persons the case worker kept stimulating Anna to do 
the many things essential to recovery. 

Patient’s Response. It is most interesting to trace through the 
record the slowly accumulating results of the medical social work 
as indicated by the patient’s responses. We saw how hopeless and 
frightened she seemed on arriving at the clinic. The first steps in 
changing these attitudes included the case worker’s quiet ap- 
proach and the reassuring talk with John Ohab. On September 4, 
the record reads, “Although it hurts her to bend her arm, she 
smiles faintly at what she can do.’ On October 19, Anna used a 
spoon for the first time. “It took five minutes for her hand to get 
from the plate to her mouth. She needed a great deal of encourage- 
ment, but when it was accomplished she smiled broadly for the 
first time.”” By December she had learned enough English words 
to carry on a short conversation without an interpreter. Joe and 
John were very faithful, and Anna sometimes laughed out loud 
when they were with her. In January she started to make a wicker 
tray under the direction of occupational therapy. The record notes 
that “It seems to please her very much to be able to do the same 
things other patients are doing.” January 15 Anna wrote her 
first letter home. Other bits from the record show her continued 
progress, not only in physical strength and muscular function, but 
in attitudes and social contacts. 

January 15. “Patient is immensely pleased with things she is 
beginning to do for herself.” 

February 21. “Patient is able to be up in a wheel chair... . 
She asked for sauerkraut and pickles and sausage.” 

February 25. “Patient stands alone today for the first time. 
She is very timid, but well pleased with herself.” 

March 13. “Patient is developing some initiative; she fre- 
quently asks for things she would like to have or do, and seems 
to take great satisfaction in doing the same things for herself 
which other patients in the ward do for themselves. She was seen 
very shyly looking at herself in the mirror the other day.” 

April 12. “She takes a childlike interest in everything that 
goes by.” 

April 20. “Patient has been walking a little each day in the 
walker. .. . She was very timid at first and sometimes quite 
stubborn about refusing to try. It takes a good deal of per- 
suading and cajoling to get her to make the effort. She is very 
proud of what she can do now, but very loath to try anything 
new. Worker has been talking to her for some time about going 
home. She wants to go, and yet has been in the hospital so long 
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she dreads the thought of a change and fears she will not be 
able to get along at home.” 

May to. “Patient of her own accord arranges with Joe to 
take her in the wheelchair to buy a new spring hat.” 

June 5. ‘‘Patient asks to have her hair marcelled before she 
starts home.” 

In September, after three months at home, Anna wrote of 
walking a quarter of a mile across the fields. She was helping 
her mother at home and apparently was quite happy. A local 
Ukrainian newspaper had an article about her “cure,” which 
brought many visitors from the surrounding country. This evi- 
dently encouraged her to do her best and led her to attempt new 
activities. 


Functions of Medical Social Work. In the case of Anna 
Szwydky the main problems presented were her chronic dis- 
ease, poverty, social isolation, and her attitudes of fear and 
discouragement. The treatment of the physical condition as 
such was a task for physician, surgeon, nurse, occupational and 
physiotherapist. The offsetting of her poverty, the breaking 
down of her isolation, and the modification of her attitudes 
were primarily tasks for the social worker. However, it is well 
to bear in mind the fact that all these specialists worked closely 
together and their success depended upon their full cooperation. 

Many other types of social adjustments must be made by 
and for patients who come to hospitals and dispensaries. It 
may be an injured workman who needs help in securing com- 
pensation, a crippled child who requires special provision for 
his education, an unmarried mother who is uncertain what to 
do with her baby, a tuberculous wife whose children must be 
cared for while she is in the sanitarium, or a syphilitic husband 
whose family must be told of his condition and advised how to 
avoid infection. All these are tasks which may come to a hos- 
pital social worker. All are handled by techniques of general 
case work, adapted, however, to the necessities of medical in- 
stitutions. 

One interesting classification of patients who come to a dis- 
pensary divides them into these four types: (1) those whose 
social problems are evident and acute, as in the case of Anna 
Szwydky; (2) those whose social problem is not acute, but 
whose disease is dangerous to others—e.g., a man in the second 
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stage of tuberculosis with young children living in crowded 
quarters; (3) those who present no acute social or economic 
problem, but who need to return several times for treatment— 
e.g., patients with rheumatism, indigestion or bad teeth; (4) 
those who have no acute social problem and whose medical 
treatment can be completed at the first visit—e.g., patient with 
toothache requiring extraction.* The fourth type clearly does 
not require the services of a social case worker. The only non- 
medical problem likely to be considered pertains to the patient’s 
ability to pay, and that can probably be handled by a skilled 
clerk at the admission desk. The third type may call forth the 
efforts of a social worker to persuade the patient to return for 
needed treatments. In such a case it may be necessary to visit 
the home and learn why the patient is unwilling or unable to 
keep his appointments at the clinic. Ordinarily, however, this 
type does not need much attention from the social service de- 
partment. The second group may be handled successfully by 
the medical staff, but if there is ignorance, fear, or unwilling- 
ness to take the precautions necessary to guard against infec- 
tion, the social worker may be called in to discover the source 
of these attitudes, and to modify them if possible. Patients of 
the first type obviously need the services of a social worker 
quite as much as those of a physician. 

In general the tasks of social workers in medical institutions 
may be divided into three classes: (1) direct assistance in the 
cure and prevention of disease in individual cases, (2) partici- 
pation in administrative work, (3) sharing the community rela- 
tions of the hospital or dispensary. The first group of duties 
includes discovering facts about the patient’s personality or 
circumstances which relate to his physical condition, overcom- 
ing obstacles to successful treatment such as may arise in his 
home or work, arranging for supplementary care when re- 
quired, and educating the patient and his family that they may 
cooperate with the physician to the best advantage. The second 
set of duties includes assisting in the admission of patients, 
providing information on which admission fees and hospital 
rates may be based, interpreting for non-English-speaking pa- 

*Cannon, Ida M., Social Work in Hospitals, pp. 171-2. 
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tients, and aiding in the management of separate clinics in 
the dispensary or out-patient department. The third group of 
tasks includes furnishing medical information and advice con- 
cerning medical resources to outside individuals and to social 
agencies, arranging suitable care for patients not admitted, 
reporting unsanitary conditions discovered in the course of 
regular work, and carrying on educational publicity concerning 
health needs and facilities. 

Perhaps it would be well, before examining each of these 
functions in detail and the methods by which they are per- 
formed, to point out that there are several types of workers in 
the general field of medical social work. In addition to hospital 
social workers, who are really social case workers attached to 
medical institutions, there are public health nurses, nutrition 
workers, household economists, sanitary engineers, and health 
officers. The public health nurses visit homes to care for sick 
persons, arrange for further treatment, and give instruction in 
nutrition, hygiene, and care of the sick. Nutrition workers give 
instruction with demonstrations in the selection and prepara- 
tion of foods and in food and other health habits. The house- 
hold economists, sometimes called visiting housekeepers, give 
instruction with demonstrations in foods, budgets, clothing, 
house furnishing, and sanitation. The sanitary engineers plan 
and supervise water supplies and sewage disposal. The health 
officers make inspections, enforce quarantine and other legal 
requirements and give publicity to matters affecting the public 
health. All these specialists are concerned both with physical 
well-being and with social relations; their methods are those 
of education rather than of medication; hence they may all be 
called medical social workers. Perhaps that is why the case 
workers in medical institutions take pains to use the more spe- 
cific title of hospital social workers. 

Technique of Hospital Social Service. A very clear 
analysis of the technique of hospital social service has been 
prepared by a committee of the Associated Out-Patient Clinics 
of the City of New York. A portion of its report is presented 
here.°® 


* Technique of Hospital Social Service, pp. 9-13. 
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I. Service to Patients Through Contributing to Medical Care. 


1. Securing the information which enables her to place be- 


fore the physician all the factors in that patient’s per- 
sonality and environment which may affect his diagnosis 
and treatment... . 

This information is usually obtained through such sources 
as the patient himself, the physician and the medical rec- 
ord, consultation with the social agencies, and home visits. 
The Social Service Exchange should be consulted to learn 
what other agencies, if any, are interested. Many cases 
will indicate need of other special investigation, such as 
consulting relatives, the employer, previous medical rec- 
ords, and schools. The study of the patient’s personality 
and environment should be based on the individual treat- 
ment of the individual patient. . . 


. Analyzing all the evidence in the light of all knowledge 


available on such a problem in order to 


. Make a social analysis by defining 


a. Obstacles to effective medical treatment. 

b. Underlying social causes of physical disability. 

c. The available social and economic resources, such as 
employer and family. 


. Determining upon a plan of social treatment; this must 


be related to the conditions found by the physician and 
what he directs for their relief and must be worked out 
in codperation with the physician and the patient. 


. Following through the case with constant alertness for 


new evidence which may modify diagnosis or treatment, 
medical or social. After the initial conference with the 
physician, this work usually falls under the following head- 
ings: 

a. Work with the patient himself; making sure that the 
patient understands the treatment recommended, that 
he realizes the importance of carrying out such treat- 
ment, and that his will to do his share is enlisted. . . . 
Sometimes it is necessary to persuade the patient to 
change his whole method of living and the habits of 
a: lifetime sscana 

b. Work with the family and others in immediate en- 
vironment of patient. It is necessary often to influ- 
ence relatives, employers, and others to a different 
attitude, or to seek assistance in carrying out a plan 
from church, teacher, lodge, insurance agent, club, or 
landlord... . 

c. Work with cooperating agencies in the community. . . - 

d. Regular conferences with the physician in charge of 
the! patient, << . 
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II. Service to Patients Through Certain Administrative Duties. 
1. In admissions 


a. 


Patients in wards. Ward patients are often emergency 
or accident cases and require immediate social service 
work, such as getting in touch with relatives and 
friends and providing for the emergency in the home. 


. Making sure that the patient understands the con- 


ditions of admission to the institution, such as fees 
and hours, and is prepared to meet them. 

Securing information which may contribute to the 
treatment of the case... and passing on this in- 
formation to the workers who will deal with the 
patient in clinic or ward. 


. Fulfilling the administrative requirements of the insti- 


tution in regard to assignment of patients and their 
eligibility. It is usually the responsibility of the 
worker, under rules laid down by the institution, to 
direct rejected patients to the appropriate agency 
through which the needed care can be obtained instead 
of merely refusing admission. 


2. In clinic management 


a. 


Routing the patient through the clinic and through 
the various procedures recommended. Routing is here 
used to mean not only directing the patient through 
the various parts of the building, but explaining prepa- 
ration required for tests or special treatments or- 
dered, and their cost, and making arrangements to 
have them done. 


. Interviewing each patient to see that he understands 


the physician’s plan of treatment, and going over his 
plan for following this treatment; if he cannot carry 
out treatment arranging for some adjustment or for 
further social service to work out some plan. . . 
Carrying on the administration of an appointment 
system to promote regular attendance of patients as 
directed by the physician. 


. Following those patients who break their appoint- 


ments and helping them to overcome the obstacles 
which interfered with their continued treatment. . . . 


. Supervising the transfer or refer of patients to other 


departments within the out-patient department or hos- 
pital or to other institutions, and checking up not 
only to see if the patient has followed the instructions 
but also to obtain for the physician any necessary re- 
ports. 


. Keeping a record of medical intake and disposition of 


cases for each clinic. 
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g. Gaining from patients or their parents, the consents 
necessary for surgical and other out-of-routine work, 
necessary for the progress of the patient. . . 

h. In teaching institutions, assisting in collecting ma- 
terial suitable for teaching cases; also persuading the 
patients who are needed as teaching material to con- 
sent to make this contribution to medical knowledge. 


In addition to their studies within the medical institution, 
social workers usually share in the outside contacts. One of 
their problems in this conection is to determine when to accept 
responsibility for social treatment. The social service exchange 
is, of course, used to discover whether any other agency is 
interested in the patient and if so what are its relations to 
him, Then in consultation with the physician an effort is made © 
to determine what significance the patient’s illness and his social 
situation have for each other. ‘Only if they bear a relation of 
cause or effect is the medical social worker justified in under- 
taking responsibility for planning social adjustment.” If there 
is some problem which requires the services of another social 
agency, the case is referred to that organization and a plan 
of joint supervision is devised. If the social need is likely to 
outlast the medical connection, contact is soon made with an 
agency which can continue to serve the patient throughout the 
period of his unadjustment. 

Another duty of the hospital social worker in his or her 
outside contacts is explaining to non-medical social workers the 
significance of medical conditions and of service rendered or 
required. Sometimes it is the administrative routine of the 
hospital or dispensary which needs explanation. The hospital 
social worker may also perform a valuable service in helping 
to interpret health problems and agencies to the community 
through addresses, newspaper stories, and various personal 
contacts. He may point out unmet needs which call for higher 
standards or expansion of programs in existing agencies or 
possibly for the establishment of new organizations. Preceding 
such recommendations there is often a careful analysis and 
interpretation of data included in the case records. Indeed 
research into medical social problems is one of the important 
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functions of a hospital social service department. Closely re- 
lated to this is participation in the teaching of students in the 
three fields of medicine, nursing, and social work. 

Organization and Personnel. There are four general 
types of organization of social service departments in medical 
institutions: (1) those established and controlled by the hos- 
pital board, (2) those established by hospital authority and 
affiliated with the training school for nurses, (3) those ini- 
tiated by an individual or group and supervised by a self-ap- 
pointed committee recognized by the hospital or dispensary, 
and (4) those established and supervised by an outside agency 
such as the Red Cross.°® 

While the start may of necessity be made in various ways, 
it is pretty generally agreed that social service should be or- 
ganized as a department of the hospital or other institution 
in order that its work may be completely integrated with that 
of the medical and nursing staffs. This means, of course, 
direct responsibility of the head worker to the chief executive 
of the institution. Often there is an advisory committee with 
representatives from the board of trustees, medical staff, social 
workers in outside agencies, and interested citizens. Such a 
group may act as a case committee or it may deal with general 
problems of policy. Its chief function is often to promote in- 
terest and understanding on the part of the public. 

As in other case-working agencies, systematic record keep- 
ing is exceedingly important, both as an aid to serving the 
individual patients and as a guide to policy making. This means 
that the files will contain detailed case records and statistical 
summaries. 

The fundamental training of hospital social workers has a 
great deal in common with that of other case workers. In fact, 
they take many of the same courses in the professional schools. 
However, a larger percentage of hospital social workers has 
been recruited from the nursing field rather than from other 
forms of social work or from the professional schools. A com- 
mittee of the American Hospital Association has set forth 
what in its opinion are the most important qualifications for 


* Cannon, Ida M., Social Work in Hospitals, pp. 157-8. 
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hospital social service. These include some traits which are 
obviously needed in any form of social work and some which 
are fairly distinctive of this particular field.” 


Some of the more evident characteristics which are required 
in medical social workers are: interest in people resulting in an 
understanding of the points of view of patients, physicians, and 
others, and in tact in dealing with people; a broad educational 
background; freedom from fear of disease and dirt; sense of 
values in life; ability to face facts and think clearly; powers of 
persuasion; a sense of humor; good health and mental balance. 

It is believed that the elements which should be derived from 
training and experience are five in number. 


1. Knowledge of the chief diseases, groups of diseases, and 
health problems, primarily in their social implications. 

2. Understanding of the social, industrial, and economic prob- 
lems as they affect family life. 

3. Knowledge of the purposes and activities of the chief public 
and private health and social agencies and of legal and com- 
munity conditions which affect health. ; 

4. Understanding of the traditions and customs of the medical 
profession and of medical institutions. 

5. Ability to utilize both knowledge and personal qualities in 
attaining understanding of people and practical results in co- 
operation, guidance and leadership. 


"American Hospital Association, Bulletin No. 23, pp. 9-10. 


CHAPTER XXIII 
PROBATION AND PAROLE 


The techniques of social case work which were developed 
first in the field of family welfare have thus been taken over 
and modified by agencies dealing with homeless children, 
youngsters maladjusted at home or at school, and the sick. 
Much the same thing has happened in the handling of de- 
linquents. A hundred years ago most peoples dealt harshly with 
those who broke their laws. Offenders were pilloried, or 
whipped, or thrust into prison, or banished, or put to death, all 
in a spirit of vengeance, though with some hope of deterring 
others from committing crime, and with vague notions of 
reforming those who had already gone wrong. During the nine- 
teenth century this harshness was gradually mitigated by the 
efforts of earnest humanitarians who were interested in the 
reformation of offenders. Their work in turn has been fol- 
lowed by the study of delinquents by physicians, psychologists, 
psychiatrists, and sociologists. So today we find a mixture of 
motives and viewpoints with, however, a fairly well defined 
trend. The first of the following excerpts represents the atti- 
tude of “treat ’em rough,” the second that of sentimental 
humanitarianism, the third that of modern psychiatry. 


The Day’s Question: What can be done to reduce crime in Chi- 
cago? and some answers. (1) Build a gallows in Grant Park 
and use it every day for a week. Ever notice how yellow these 
guys get after a hanging at the county jail? (2) Let the federal 
government put 5,000 Great Lake sailors or Camp Grant soldiers 
in the city for patrol duty. Give them all rifles and orders to 
“shoot to kill.” (3) Increase the police force, taking on young 
men; put them in plain clothes and have two to every block where 
crime is running high. Throw these extra men into any district 
where there is trouble, and crime will decrease immediately.’ 


Chicago Tribune, April 10, 1919. 
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To the earnest worker, the delinquent once was the “evil doer” 
who has “fallen from grace,” the “outcast from society” who 
has “ruined his life” unless he can be brought to “repentance” and 
“reform.” He was a “black sheep” who might be “redeemed” from 
the “way of transgression” if he could be “made to see the 
light” and be ‘“‘convinced of the error of his ways.” His sinning 
sister who began life as “pure and innocent” had “fallen” and 
must be “saved from sin.” Perhaps she had been admitted as a 
“penitent” within the portals of a “rescue home for fallen girls” 
(always spoken of by the layman with a lowered voice). At best 
she was “wayward” or “ungovernable” and needed the “uplifting 
influence” of a “healer of broken souls.” ? 


We have steered away from this sentimental and semi-religious 
phraseology based on the old approach to conduct problems, which 
reveals the sympathetic but unscientific attitude of a time not so 
long gone by. Now we see the “individual delinquent” with a 
“behavior pattern” which we must first “diagnose” and then 
“treat.” We “analyze” all of the “contributing factors,” personal 
and environmental, entering into the problem. We see “sex ir- 
regularity” as “symptomatic” of some underlying condition of. 
“maladjustment.” We “prescribe treatment” according to a care- 
fully formulated plan and we even venture to make a “prognosis.” 
Our “unstable delinquent” may be “defective,” “subnormal” or 
“abnormal,” he may be an “extrovert” or an “introvert,” and his 
“antisocial conduct” may be traced to a “defense mechanism” or 
may be the outcome of an “inferiority complex.” * 


From the era of harshness we have inherited capital punish- 
ment, prisons, deportation, a spirit of vengeance, and a myth 
about balancing the scales of justice. Nineteenth century hu- 
manitarianism introduced cleanliness, religious and educational 
activities, industrial employment, the indeterminate sentence, 
parole, and probation. Only since the opening of the twentieth 
century have the findings of modern science and the methods 
of social case work been applied to the handling of delinquents. 

Parole was introduced from Australia in the ’seventies of the 
last century. It represents an intermediate stage between im- 
prisonment and discharge during which the prisoner is under 
control of the institutional authorities and is helped in the 
making of his adjustments. Probation, which also appeared in 
the ’seventies, seems to have been an American invention. It is 


* Bulletin of the National Probation Association, Oct., 1928. p. I. 
Ibid. 
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a substitute for imprisonment, offered to convicted persons who 
are believed able, with guidance, to become law-abiding citi- 
zens without removal from the community. In the beginning 
neither parole nor probation was based on a careful study of 
the individual offender. Even today they are often administered 
as matters of routine or as forms of leniency. Hence it is 
natural that they should be generally misunderstood and that 
under dishonest or inefficient administration they should often 
degenerate. But at their best they are applications of social 
case work to the reformation of delinquent attitudes and 
habits. 


GEORGE WOOD 4 


In February, 1926, George Wood stole $190 from a clock 
in which his landlord kept his savings. Suspecting George, Mr. 
Albright notified the police, who secured his confession to the 
theft. In court the boy pled guilty, but before passing sentence 
the judge ordered the probation officer to investigate and report 
“on the circumstances of the offense, criminal record and social 
history of the defendant.” 

Preliminary Study of Offender. The probation officer found 
that George was 18 years old, and had lived all his life in the 
city. He had been left an orphan at the age of 7 and spent about 
nine years in an orphanage. He finished the eighth grade and 
obtained some training in the plumber’s trade. His scholastic and 
conduct records were good. In 1924, the boy went to live with 
his aunt, a coarse, unsympathetic woman, who alternated between 
ruthless discipline and neglect. After a year and a half the friction 
became so great that George went to live in a furnished room 
with the Albrights. They found him a quiet, well-mannered youth, 
but noticed that he began to draw away from the family and to 
keep late hours. His employer said that he worked steadily, but 
he suspected him of having stolen some bolts of silk from the 
truck on which he worked. The city prison psychiatrist reported 
that George seemed to be in good health and of normal mentality. 
He had been arrested once before and fined for gambling. He 
seemed to have an insatiable desire for expensive amusements, 
spending most of his money on shows, gambling, and good clothes. 
He also drank moderately. The Albrights were very friendly and 
offered to take him back into their home provided he would make 
restitution. Upon the officer’s recommendation, therefore, the 


“Summary of a case record presented by Edwin J. Cooley to the Na- 
tional Probation Association and published in its Proceedings for 1928, 


PP. 255-205. 
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court placed George Wood on probation for one year, with the 
requirement that he pay back the money he had stolen. 

Probation. To this point the work of the probation officer had 
been confined to the securing of information and interpreting 
it to the court. After sentence was passed the officer’s duties in- 
cluded the making and revising of plans, securing additional in- 
formation, various executive tasks, direct personal influence on the 
boy, and influencing others who were in touch with him, thus sup- 
plementing investigation with treatment. 

At the very outset the problem was formulated in terms of the 
probationer’s habits and attitudes. He was described as sullen 
and suspicious, deeply hurt by this experience, resenting authority, 
feeling the hand of society to be against him, self-conscious and 
diffident, with no helpful friends or understanding relatives, crav- 
ing novel experience and exciting pleasures. The explanation was 
felt to lie in the five stages of his personal-social development: 
(1) “His early childhood, passed under the incubus of poverty, 
disease and involuntary neglect, was followed by (2) confine- 
ment during the entire period of puberty and adolescence in a 
large orphan asylum ... (where) being a naturally sensitive 
youngster, his emotional development took an introverted direc- 
tion. (3) Upon his release from the institution he came under the 
guardianship of an aunt, who . . . treated him with harshness 
and indifference. (4) He escaped from this tyranny only to suc- 
cumb to the pitfalls of unrestrained liberty. ... (5) The blow 
that has now fallen on him has bewildered and somewhat embit- 
tered him.” 

In the face of this situation the probation officer set up two 
main objectives: “(1) The probationer must be assisted to ac- 
quire the economic and educational means to a useful and satis- 
fying life in the community, the lack of which has contributed in 
large measure to his delinquency. (2) His emotional life must 
be reconditioned by overcoming his suspicious and rebellious at- 
titude towards law and order.” To realize these objectives a plan 
was made which included: (1) physical and mental examinations 
to determine his abilities and limitations, (2) educational and 
vocational guidance based on the findings of the examinations, 
(3) progressive employment to earn his living, to make restitu- 
tion for the theft, and to encourage through advancement, (4) 
discipline and supervision close enough to have a steadying influ- 
ence but not so rigorous as to confirm his present antagonism, 
(5) instruction in thrift, (6) diversion into new channels of 
recreation, (7) contact with personalities who might establish 
in him a sense of security and worth, (8) convincing him that 
the probation officer is really his friend, and finally (9) bringing 
together the scattered members of the family in order to build 
a stable foundation for the boy’s future. In the main this plan 
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was carried out, though some changes were made as the treatment 
progressed. 

The executive part of the officer’s work included such items as 
receiving the boy's weekly reports, helping to secure employment, 
arranging medical and psychiatric examinations, visiting the home 
in which George lived and calling on his employers to make sure 
that matters were proceeding satisfactorily, handling the money 
paid in as restitution, taking the boy to see his younger brother in 
an orphanage, permitting him to visit his sister in another state, 
going with him to call on his pastor, and finally recommending his 
discharge from probation. 

The personal influence of the officer began with thorough in- 
struction in the requirements of probation. “The imperative need 
for procuring employment at once was impressed upon him as 
well as the obligation on his part to institute promptly regular 
and substantial payments as ordered by the court. The assistance 
of the probation officer in finding suitable employment was 
promised him, but he was instructed to accept whatever offered 
for the present, and to keep in constant contact with this de- 
partment until he had secured a steady position.” The probation 
officer discussed with George the importance and the possibilities 
of securing vocational training, insurance, savings, personal hy- 
giene, use of the public library, joining the Y. M. C. A., and so on. 
Apparently a good deal of pressure was put on the boy, but he 
was not scolded or reproached for his delinquency. Rather he was 
urged forward; new possibilities were set before him; and with 
opportunity to succeed, he was encouraged to assume direction of 
his own affairs. 

Much of the personal influence on George Wood was exercised 
through third parties such as the Albrights with whom he lived, 
his employers, his pastor, and friends he made at the Y. M. C. A. 
During the first home visit the officer explained to Mrs. Albright 
the aims and methods of probation and invited her cooperation 
in carrying out the program of treatment. She responded with 
genuine interest and intelligence, always avoiding reference to 
George’s offense, and striving to make him a real member of 
their family circle. The officer later discussed with the Albrights 
the wisdom of keeping their savings in a bank both for safety 
and for the removing of temptation from George and others who 
might be in their household. Through the library George became 
much interested in good reading, and at a Y. M. C. A. party he 
became acquainted with a girl who worked in a book store. Her 
friendship seems to have been a wholesome stimulus to the boy’s 
development. The contacts with his brother and sister made 
George increasingly eager to establish a home for the scattered 
members of his family, though this was not accomplished during 
the time of his probation. 
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Response of Probationer. To all these and other efforts that 
were made on his behalf, the probationer responded quite posi- 
tively. As noted, in the beginning he was sullen, suspicious, re- 
sentful of authority, and hostile toward the probation officer. But 
when a job was secured for him at $20 a week he immediately 
felt encouraged, for this was more than he had ever earned 
before. His employer said that he went to work with enthusiasm 
and was rapidly becoming competent to do it without direction. 
Within a month he volunteered to increase his weekly payments 
of restitution from $4 to $5, and later he gradually brought the 
amount up to $10 a week until the whole sum had been repaid. 
Mrs. Albright reported that George seemed appreciative and 
anxious to do well. He made himself helpful: about the house, 
although he was under no obligation except to pay for his board 
and room. When urged to change from night work to a job which 
would enable him to attend an electrical school, he expressed 
interest but wanted to be very sure that he would not lose out 
financially until he had paid all he owed the Albrights. When the 
necessary arrangements were made he seemed to find new zest in 
life and soon outstripped all the others in his class. He attended 
church regularly, joined the Y. M. C. A., made good use of the 
public library, and came to have a friendly attitude toward the 
probation officer. When his restitution was completed, he started 
a savings account. On the basis of these changes in habits and 
attitudes, the court discharged George Wood from probation at 
the end of one year. 


Preliminary Study of Offenders. Not everyone found 
guilty is a good subject for probation; or, put the other way 
around, probation is not the proper treatment for all convicted 
offenders. How then shall the court decide between imprison- 
ment and probation? Unfortunately there is no short and easy 
way to make this decision. It is necessary first of all to dis- 
cover the causal factors underlying the delinquency, and then 
to estimate the possibility of bringing these under control by 
various means. The particular crime committed is of relatively 
little consequence, but the character of the offender is of very 
great importance. Since character is the product of a long 
series of events, it is usually necessary to search far back in 
the individual and family history as well as in the life of the 
community to identify the process through which the prisoner 
became delinquent. In this respect the investigation and diag- 
nosis made by a probation officer differ only in detail from 
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those made by other social case workers. Several different 
outlines of study have been devised.® The one offered here is 
an adaptation and abbreviation of these. 


1. Circumstances immediately attending delinquent act. 
a. Were there associates? Casual or permanent? 
b. What was the purpose or objective? Was it socially ac- 
ceptable ? 
c. Was the crime a repetition of previous acts? 
d. Was it preceded by other forms of delinquency? 
e. In general, what seems to account for the particular act 
at the given time and place? 
2. Character (habits and attitudes) as to: 
a. Work—occupation, regularity, efficiency, associates. 
b. Recreation—kinds, amount, time, associates. 
c. Group life—family, neighborhood, gang, church, etc.— 
loyalty, leadership, intimacy, etc. 
d. Authority—parental, legal, mores—acceptance or rejec- 
tion. 
e. Planning and organizing own activities vs. drifting and 
depending on stimulus of the moment. 
3. Mental Traits. 
a. Intelligence level. 
b. Special abilities and disabilities. 
c. Emotional balance. 
d. Dominant interests. 
4. Physical Traits. 
a. Appearance. 
b. General vigor. 
c. Specific diseases. 
d. Chronic disabilities. 
5. Personal History. 
. Physical health and development. 
. Mental health and development. 
Home life. 
. Neighborhood and community life. 
Other associates—church, lodge, gang. 
. Schooling. 
. Employment. 
. Institutional experiences. 
i. Previous clashes with the law. 
6. Family History. 
a. Brothers and sisters. 


®Cooley, E. J., Probation and Delinquency, pp. 55-90. Van Waters, 
Miriam, Youth in Conflict, pp. 201-202. U. S. Children’s Bureau, Publication 
No. 141, pp. 88-102. Burgess, E. W., “Study of the Delinquent as a Per- 
son,” Amer. Jour. Soc., 28: 657-680, 1923. 
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. Parents. : 
. Grandparents and other relatives. 
. Crises in family life. 

e. Trends in family life. 

7, Environment in General. ' 

a. District in which offender resides—homogeneity, mo- 
bility, and trends of population, rates of delinquency, 
poverty, and other pathological conditions, recreational 
facilities, physical characteristics. 

b. Districts of former residence. 

c. House—privacy, crowding, state of repair, furnishing. 


aloe 


Obviously not all of these items will be equally significant 
for every case. Selection will be made among them according 
to indications of their contribution to the delinquency. In the 
course of assembling the relevant data there will be interviews 
with the prisoner, home visits, contacts with teachers, employ- 
ers, and other associates, consultation of social service exchange 
and bureau of identification. The conclusion will be based on 
a composite picture of all these facts and the light they shed 
on the offender’s character and the opportunity he may have to 
“make good.” The data are assembled and interpreted by pro- 
bation officers; the decision is made by the judge. If it is ad- 
verse, the prisoner will be committed to an institution. If it is 
favorable, he will be placed on probation. 

Executive Tasks of the Probation Officer. In adult cases 
the probation officer’s first contact with an offender is often 
made in the court room, but in juvenile work he more fre- 
quently sees the boy or girl and makes a preliminary investiga- 
tion before the court hearing. But in both criminal and juvenile 
courts the probation officer is required to be on hand to receive 
instructions and to furnish information. Besides attending 
court he must keep certain office hours for hearing reports and 
interviewing probationers. In all too many instances this in- 
volves a routine procedure that accomplishes little beyond the 
assurance that the offender is still about and letting him know 
that some kind of check is being kept on his activities. But in 
such cases as that of George Wood these required interviews 
are occasions for talking over the probationer’s problems, mak- 
ing arrangements for supplementary services, offering sugges- 
tions and advice, and sometimes giving definite orders. 
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As in the case described, the probation officer often helps 
in finding employment and makes adjustments concerning 
wages, hours, and relations to superiors and fellow workmen. 
He suggests the use of recreational facilities and sees that 
they are actually available. He secures the interest of clergy- 
man or school teacher, paving the way for reentrance into the 
church or classroom. Sometimes he helps the probationer find 
a suitable place to live and makes arrangements about payment 
for board and room. Often he refers the delinquent to health 
agencies for examination or treatment. Officers connected with 
juvenile courts often do many of these things without any judi- 
cial action being taken at all. This is sometimes known as “‘in- 
formal treatment.”’ Juvenile court officers are also frequently 
responsible for the safekeeping of youngsters concerning 
whom petitions have been filed or complaints made. 

Personal Contacts Between Officer and Probationer. 
But the really important part of probation consists in the per- 
sonal give-and-take between officer and probationer. It must be 
described in terms of those elusive aspects of conduct which 
we call attitudes, rather than in terms of formal procedure. 
Because no legal authority or other external pressure can pre- 
scribe the subtle influence of one personality on another, the 
choice of probation officers is a matter of very great impor- 
tance. 


Many lay people and some judges still believe that children 
can be adjusted by the widow of a ward captain; or an old 
maid suffering from repressions ; or the patronizing type who calls 
a child “you dear little thing” ; or the wealthy society leader whose 
cases serve as after-dinner stories; or the broken-down_poli- 
tician too tired to serve his party except as a probation officer ; 
or the unsuccessful man or woman who complacently “takes up” 
social work because it seems easy; or the religious fanatic who 
sermonizes; or the woman “prayer” who believes in much prayer 
and little action; or the sensationalist, thrilled over the colorful 
sex stories of her wards... . 

Go into many juvenile courts over the country and as you walk 
down the halls you will hear “tell me the truth—do you hear? 
Come clean, now, or I’ll send you away. Come across or you'll go 
to the Reformatory’—and other confidence-inspiring threats. Im- 
agine the psychological effect upon the sensitive mind of a child, 
up against the law, when confronted by an ignorant adult bliss- 
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fully unconscious of the fact that nothing is so fundamentally 
important as the effect of the first interview. This blundering 
officer fails to appreciate the fact that the child’s ideas of justice, 
his sense of responsibility to the laws of social conduct and 
morality are being molded as he sits there, impressionistic and 
susceptible... . 

And now, let’s consider the probation officer’s attitude of mind 
toward her work and the child. So many complex factors con- 
tribute to attitude—education, training, standards of conduct 
taught when a child, the capacity for reading and observation and 
the subsequent realization that adolescence is not a mood, but a 
condition ; age is important, and no mental old maid should handle 
a girl delinquent. Chronological age is of no consequence. She may 
be sixty and love youth—she may be thirty and fail to understand 
the ecstatic thrills of adolescence. Other contributions to attitude 
of mind are the officer’s ideas of God and her power to appeal 
religiously to the child; her ability to ignore the’ non-essentials, 
such as plucked eye-brows, carrying a new curve each day, cheeks 
that register a high temperature, lips colored to fit each mood. . . . 

_.. Our sex delinquent needs the services of a woman who 
believes that after all sex is a beautiful and not an abhorrent 
thing; who realizes that a sermon to Mary at 1o A. M. about 
sex indulgence will not control her physical urge at 9 P. M.; and 
who refrains from lectures and sentimentalism but immediately 
seeks a substitution. One of my girls, after listening to me non- 
chalantly, shrugged her shoulders expressively and drawled out, 
‘Well, what have you to offer as a substitute?” Impertinently as 
it was said, this girl sounded the keynote of social service—sub- 
stitution for the sex urge and its indulgence. . . 

... Ten years ago we knew little of the effect of one per- 
sonality on another. The judges, in appointing their probation 
officers, never discussed in solemn conference, as we do now, the 
various types of personality—the inferiority complex type, harm- 
ful to the child; the puritanical soul saver, humorous to the boy 
or girl; the ego-centric, interested in her own effect upon the 
child; the paranoid type, antagonizing her ward by suspicion; the 
inadequate type, colorless and ineffective. 

Our ideal probation officer is emotionally poised, bridging the 
age gap between herself and the child, understanding adolescent 
pues and weaknesses even while detachedly analyzing 
WOO oo 


While Miss McChristie’s discussion is primarily of the 
woman probation officer attached to a juvenile court, it applies 


*McChristie, Mary E., “The Probation Officer of 1915 and 1925,” Pro- 
ceedings, National Probation Association, 1925: 14-23. 
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equally well, with a few obvious changes, to men officers and to 
those of both sexes connected with adult criminal courts.? Thus 
we see that probation is not merely “giving the offender an- 
other chance,” nor that plus supervision. Far more important 
than either are interpretation of the delinquent to himself, re- 
direction of his interests, transference of his group loyalties, 
and provision of opportunities to succeed in tasks that will 
both satisfy his fundamental desires and bring social approval. 
Hence probation is neither a form of leniency nor of espionage. 
It is a type of social treatment involving both understanding 
and guidance in the development of wholesome attitudes and 
social relations. 

Organization of Probation. The idea of probation de- 
veloped gradually out of the common practise of suspending 
sentence, at first temporarily and then indefinitely with certain 
conditions implying good behavior. But the first statutory pro- 
vision for probation officers was a Massachusetts law of 1878 
applying to the municipal court in Boston. Two years later this 
was extended to other cities of the commonwealth, but for 
twenty years no other state made any such provision. In 1899 
the establishment of juvenile courts in Illinois and Missouri 
started a movement which quickly became very popular and 
carried the idea of probation throughout the United States. In 
the main, however, it was limited to juvenile offenders and it 
was often administered by part-time officers who were other- 
wise occupied as policemen, janitors, or ward politicians. Grad- 
ually probation was extended to adults convicted in various 
criminal courts. Its use in juvenile courts is little hampered by 
statutory restrictions, but in the criminal courts there are fre- 
quently limitations denying probation to those who have com- 
mitted certain offenses or who have been previously convicted 
of a felony. 

Probation officers are generally appointed by the judge of 
the court to which they are attached. In a few instances they 
must be chosen from a civil service list, but usually there is no 
restriction upon the judge’s choice, and appointments are not 


7In this connection it is well to note again the discussion of direct per- 
sonal influence in Chapter XVII. See also, Van Waters, Miriam, Youth in 
Conflict, Chapter VIII; Van Waters, Miriam, “The Juvenile Court from 
the Child’s Viewpoint,” in The Child, the Clinic and the Court, pp. 217-237. 


368 Contemporary Social Work 


infrequently payments of political debts. State laws commonly 
fix the salaries which are usually so low that competent people 
are not attracted to this work. In large cities the probation de- 
partments are organized under chief probation officers, and 
members of the staff are assigned to districts, to racial or na- 
tional types, to age groups, or persons found guilty of particu- 
lar offenses. Women officers are commonly employed to handle 
the cases of women and girls; in juvenile courts they often 
attend to small boys as well. Because the number of probation 
officers is rarely adequate to do all the work that comes before 
them, they make considerable use of private agencies. Some- 
times the probationer is placed in the custody of the agency 
as such, sometimes he is legally in charge of a regular officer, 
sometimes members of the staff of the private society are ap- 
pointed probation officers without salary. 

In order to extend the use of probation, to guide judges in 
the choice of officers, to raise the standards of work done, and 
to facilitate cooperation between various localities there have 
been created a number of state supervisory bodies. Massachu- 
setts and New York, for example, have unpaid state commis- 
sions with paid officers who stimulate the development of pro- 
bation work by providing manuals of instructions and record 
forms, by consultations with courts, conferences of probation 
officers, and other services. In Ohio the State Department of 
Public Welfare performs similar functions. In Wisconsin the 
State Probation Department actually handles probationers over 
the age of twenty-one, although juveniles are left to the care 
of local officers. 

Being on probation. does not necessarily mean that one has 
violated a law. Children are frequently made wards of the 
juvenile court and placed on probation for their protection 
rather than for correction. Husbands and wives whose marital 
conflicts have brought them to a court of domestic relations 
are also frequently dealt with by probation officers either with 
or without court action. Hence probation is distinguished from 
other forms of social case work by the auspices under which 
it is administered rather than by the problems faced or the 
methods employed. 
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How Parole Differs from Probation. Another applica- 
tion of social case work to the handling of delinquents is known 
as parole. While in many respects very similar to probation, 
it presents certain important legal and sociological differences. 
In the first place, it is granted by a parole board after the 
offender has served part of his sentence in an institution, in- 
stead of by a court in lieu of imprisonment. In the second 
place, parole officers are appointed by and responsible to the 
institution head or governing board, rather than the court. 
Sociologically, parole represents restoration of broken contacts 
and re-establishment in community life after a period of sepa- 
ration, while probation involves readjustment within an exist- 
ing social situation. 

Like probation, parole has developed gradually out of pre- 
existing practises. Long ago some prisoners were indentured; 
then philanthropic societies interested themselves in after-care 
of discharged convicts; in 1845 Massachusetts appointed a 
state agent to look after ex-prisoners; but genuine parole in 
the United States dates from 1869 and the law which author- 
ized its use in connection with the new reformatory at Elmira, 
New York. As stated at the beginning of the chapter, the idea 
was borrowed from English convict colonies in Australia, 
where something akin to parole appeared under the name 
“ticket-of-leave” as early as 1820. Today the practise has 
spread until all but two states have some form of parole for 
both juveniles and adults. 

In many states this system is correlated with more or less 
indefinite sentences. Usually a prisoner is required to have 
served a certain minimum period of time or fraction of a 
definite sentence. In some states life prisoners, recidivists, and 
those convicted of specified offenses are not eligible for parole. 
The authority to grant and administer paroles is variously 
vested in the governor, special parole board, department of 
public welfare, or some other agency. In some states the law 
requires consultation with the committing judge, district at- 
torney, and warden. There must usually be assurance of em- 
ployment, and sometimes of “suitable home,” “first friend and 
advisor,” or other conditions before parole may be granted. 
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The laws sometimes specify certain rules governing the paroled 
prisoner; these may include written reports, regular employ- 
ment, avoidance of bad company, abstention from gambling, 
drinking, or other specified violations of the mores. 

One might easily justify the application of parole to every 
delinquent who has been institutionalized and who is going to 
be returned to a life of freedom, the argument being that 
change from the restricted and directed life of a prison, re- 
formatory, or industrial school to the relatively independent 
life of the outside world involves difficult adjustments, in mak- 
ing which the offender usually needs help. Since the great ma- 
jority of prisoners are eventually released, this means that 
practically all of them might better be paroled than discharged 
directly from the institution to the community. Incidentally, 
this does not necessarily mean a shortening of the time spent 
inside the walls; as a matter of fact, the introduction of parole 
has often been followed by a longer average stay. 

An analysis of parole displays steps or phases very similar 
to those identified in the study of probation. There is first a 
preliminary study of the offender, then his preparation for 
parole, preparation of the community for his reception, various 
specific arrangements, and direct personal influence. 

Theoretically we might expect the preliminary study to be 
easier than when probation is being considered; and, more- 
over, if the most significant facts about the delinquent have 
been discovered and recorded by the court and the institution, 
the task of the parole officer and board is greatly simplified. 
It is important to have at hand all the information that would 
be needed by a judge and probation officer, plus an account of 
the offender’s development in the institution and a study of the 
outside situations into which he might fit. Hence, if these data 
are not readily accessible, someone must assemble them, if an 
intelligent decision is to be made concerning the prisoner’s 
application and if he is to be guided wisely when on parole. 
Since investigation of the delinquent’s general background has 
been considered in relation to probation, our present discussion 
may be confined to the evaluation of his prison record and the 
possible adjustments outside. Sutherland has emphasized the 
fact 
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that behavior in the institution is not a suitable test of fitness 
for release. There are three types that may behave well in an in- 
stitution: those who really desire to profit by the experience and 
training, those who attempt to secure an early release by good 
behavior in order to return more quickly to crime, and those who 
reach their highest level under the careful control of others. The 
good behavior of the first group alone indicates fitness for parole. 
On the other hand some prisoners who behave very badly while 
under the constant guidance of prison guards get along satisfac- 
torily in the general community.® 


Also it is important to realize that no matter what develop- 
ment may have taken place in the offender while in the institu- 
tion, parole is likely to be disastrous, unless there is reasonable 
prospect of his finding promptly a suitable job, a wholesome 
place to live, and a set of associates who are either unaware 
of his delinquency or are willing to aid him in re-establishing 
himself as a “good citizen.” Hence the parole officer has the 
task of studying the situations outside and of preparing, ac- 
cordingly, for the coming of the prisoner. 

The assumption—unfortunately not always valid—is that 
institutional life has been making the offender ready for a 
place in the outside world. But even if this be true, there are 
many problems to be discussed before he is ready in body and 
mind for the change. Instead of finding a job for the prisoner, 
many parole officers guide him in finding a place for himself. 
They explain to him just what he will ‘“‘be up against” when he 
goes out, what handicaps he will have, what opportunities will 
be his, and of course the parole regulations. 

When at last the offender has been paroled and has gone 
out to a home, a job, and a place in the community, there are 
some very delicate problems involved in maintaining contact 
between him and the parole officer. The latter obviously must 
know how his ward is getting along and must be ready to help 
him meet new difficulties as they arise; but at the same time 
he must guard against humiliating the paroled person. Differ- 
ent officers meet this situation in different ways. Some have 
established such relationships with employers, for example, that 
they can tell them very frankly about the offender’s past. These 
employers use the information discreetly in helping the delin- 


® Sutherland, E. H., Criminology, p. 534. 
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quent get a new start. In other cases the officer is not known 
as such to the employer and may even avoid him entirely. 
Probably the most serious failures are made by those un- 
trained parole officers who regard themselves essentially as 
detectives whose duty is to “check up” on their wards, or those 
“kind-hearted” officers who leave the parolees so completely to 
themselves that they might as well be completely discharged. 

Results of Probation and Parole. Administrative boards 
and officers frequently make extravagant claims for the suc- 
cess of probation and parole. Others seeking to discover the 
facts are handicapped by lack of facilities for following up 
discharged offenders to determine the degree of their adjust- 
ment to the larger community. The New York State Proba- 
tion Commission made the following estimate of outcomes of 
probation in that state over a fourteen-year period. 


RESULTS OF PROBATION IN NEW YORK STATE, 
1907-1921.” ; 
Adults(%) Juveniles(%) 
Discharged with improvement......... 77.0 81.7 


Discharged without improvement ...... 6.5 4.0 
Committed to institutions.............. 9.7 1307) 
Absconded and lost from oversight .... 6.8 0.6 


A careful study by the Massachusetts State Commission on 
Probation uncovered less encouraging results. Of about 400 
men guilty of “general offenses” 35 per cent had another court 
record within eight years; and of 200 cases involving drunken- 
ness 40 per cent were known to have a subsequent court 
record.!° Even when probationers make successful adjustments 
and “turn out well” it is difficult to estimate the extent to 
which this is due to probation and the extent to which they 
might have succeeded anyway. Commenting on the wide di- 
vergence in methods coupled with apparently similar results 
in the juvenile work in Cincinnati and Boston, Thomas re- 
marks “that we have idealized the juvenile court as an institu- 
tion and that its successes, where it has successes, are not 
closely correlated with the procedure but due to unknown 


* Johnson, Fred R., Probation for Juveniles and Adults, p. 77. 
 Tbid., p. 80. 
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causes.”’ +1 Perhaps the same might be said of all probation 
work. 

When we turn to parole we have much the same difficulty 
in evaluating results. “Several states report a surprisingly low 
percentage of violations. The figure in Vermont is 3 per cent; 
in West Virginia 4 per cent; in Maine, Nevada and North 
Carolina 5 per cent. . . .” ?” Over against these probable exag- 
gerations we have lurid editorials and articles in newspapers 
and magazines under such titles as “turning criminals loose,” 
“a debauch of leniency,’ and the like. To displace boasts, 
accusations, and wild guesses with a measure of fact-finding 
several special studies have been made. One of the most notable 
has recently been published as The Workings of the Indeter- 
minate-Sentence Law and the Parole Systems in Illinois. The 
investigators found that something over one-fourth of 3000 
paroled men were known to have violated the conditions of 
their parole. But perhaps the most significant part of their 
study was an analysis of factors making for success or failure 
on parole.'? 

Twenty-two points were considered in their relation to the 
outcome in the 3000 cases examined. (1) As to nature of 
offense, it was discovered that men convicted of sex offenses, 
murder and manslaughter did relatively well on parole, while 
those convicted of fraud, forgery and burglary showed high 
rates of violation. (2) Those who had three or more asso- 
ciates in their crime did surprisingly well, while those who 
worked alone had a high rate of violations. (3) As to nation- 
ality of prisoner’s father, the recent immigrant groups made a 
better showing than the older groups. (4) Among men com- 
ing from broken homes the percentage of violations was higher 
than the average. (5) Single men violated parole more fre- 
quently than those who were married. (6) First offenders were 
clearly a “better risk” than habitual or professional criminals. 
(7) As to “social type,” farm boys and newly arrived immi- 
grants did much better than hoboes, urban ne’er-do-wells, and 
drug addicts. (8) The county from which a man was com- 


Thomas, W. I. and D. S., The Child in America, p. 143. 
= en ‘of the Pennsylvania State Parole Commission, 1927, vol. 2, 
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mitted did not seem especially significant. (9) There was a 
uniformly low violation rate for those who lived in the open 
country. (10) In the city violations were more frequent among 
men who lived in rooming house districts, hobohemia, or the 
criminal underworld. (11) Curiously, transients showed a 
lower rate of defaulting than did actual residents of the com- 
munities from which they were committed. (12) Cases recom- 
mended for parole by the trial judge or state’s attorney did 
better than those protested. (13) There seemed to be no rela- 
tion between change of pleas and success on parole. (14) Men 
who were given flat sentences and heavier indeterminate sen- 
tences violated parole less frequently than men with light sen- 
tences. (15) Men who served short periods in the institutions 
made a better showing on parole than did those who stayed 
longer. (16) Men with previous reformatory or penitentiary 
records showed high rates of violation. (17) Those with 
records of regular employment seldom violated. parole. (18) 
Prisoners punished by solitary confinement or demerits or 
demotions in the institutions had high rates of violation. (19) 
The youngest and the oldest made a better showing than did 
those between 25 and 50. (20) Mental age and intelligence 
quotient seemed not significant for success on parole. (21) 
But personality types seemed very important, the egocentric 
facing the greatest difficulties in making new adjustments. (22) 
Finally the psychiatric prognosis showed a very high correla- 
tion with success on parole. 

On the basis of these results a system of scoring was de- 
vised and an expectancy table worked out. This should be use- 
ful in future work of parole boards, though it will doubtless 
be modified in the light of further studies. Obviously parole and 
probation have both grown up empirically and are taken or 
rejected largely on faith. Yet such studies as have been made 
indicate that they have real value and that with more enlight- 
ened direction they will yield increasing returns in the control 
of delinquency. 


CHAPTER XXIV. 
SOCIAL WORK IN INDUSTRY 


A GENERALIZED WELFARE DEPARTMENT 


The Kalamazoo Stationery Company is a branch of the West- 
ern Tablet and Stationery Corporation which is a manufacturing 
concern with headquarters in Dayton, Ohio. The company now 
has seven branches. Social work in the Kalamazoo branch began 
about three and one-half years ago with the coming of the present 
welfare worker. She had been trained as a nurse, and was em- 
ployed originally to do general health work. The scope of her 
activities expanded almost immediately, however, and soon in- 
volved three general types of service; nursing and first aid, em- 
ployment and personnel, and general welfare work. 

The health and first-aid work is well organized. Employees 
have been trained to seek treatment for even slight injuries. Safety 
and accident prevention campaigns are held periodically. Up to 
the present time the company has required no general physical 
examination upon employment although such a procedure is 
favored by the worker. 

Employment is given on the basis of an interview and the filling 
out of an “employment card.” There are no psychological tests 
or examinations, but the mere ability to answer the questions on 
this form correctly gives some indication of the applicant’s status. 
Furthermore, a majority of those seeking employment are known 
to the worker either directly or indirectly. The Company em- 
ploys some 600 people, about half of whom are women. Only 
nineteen of these employees are under the age of eighteen, and 
there are no foreigners or Negroes. Consequently the factory is 
practically a homogeneous, face-to-face group. The worker makes 
a trip through the plant daily and is in constant personal touch 
with all the operatives. After being given a job the new employee is 
“followed up” by the worker for three months and his produc- 
tion rate and adaptability to the particular operation at which he 
works checked. A definite attempt is made to shift the workers 
around in order to find the type of work for which they are best 
suited. Aptitudes are ascertained by actual trial on different jobs. 
The employees are not organized and have no participation in 
the management of the factory. The work of the factory is to a 
slight extent seasonal; additional employees being hired in the 

375 


376 Contemporary Social Work 


fall in order to increase the production of Christmas cards. A 
fairly large number of married women are taken on at this time 
for several months’ employment. Although nothing approaching 
industrial democracy exists a close relationship between the man- 
agement and the workers is maintained. There is a foremen-and- 
superintendent conference monthly. Tae 

The welfare work involves a number of miscellaneous activities. 
There is a mutual sick benefit association to which each employee 
pays fifty cents a month and from which he draws $12 a week 
when ill. Membership is voluntary but practically all the workers 
belong. Premiums are deducted from the wages by the company 
which also makes up all deficits. The company carries a group 
life insurance policy for the employees who pay a premium of 
50 cents a month, which entitles them to a policy of $1,000. 
Employees are eligible for this insurance after one year’s service, 
but it is on a voluntary basis. In all but a very few cases the 
insurance costs considerably more than the employee pays, the 
company paying the additional cost. A “welfare fund” has been 
built up from fines paid for being late to work, and is used for 
loans, relief and recreation. The employees manage their recrea- 
tional activities themselves although the welfare worker admin- 
isters the finances. The company belongs to the “twilight industrial 
league” of the city, and has a creditable baseball team. Another 
duty of the worker is the management of the cafeteria, which 
is quite successful. Formerly the company issued a house organ 
but this has been discontinued. There is little need for family 
case-work as employees in need of relief are referred to the city 
family welfare association. Only three or four families a year 
are handled directly by the company worker. Finally, and in addi- 
tion to these rather numerous duties, the welfare worker co- 
operates with the industrial department of the Y. W. C. A. in its 
club work, investigates and follows up all accident compensation 
claims, and handles all garnishees, court orders, suits against 
employees and any other matters affecting the welfare of the 
worker.* 


This case illustrates the type of social work found perhaps 
in the majority of small manufacturing concerns that attempt 
anything in this direction. Its general non-technical nature is 
apparent; it involves case, group and administrative work as 
well as health supervision and duties of a semi-legal nature. 
The social worker, while efficient as far as the demands of her 
job are concerned, was really trained for only one phase of her 


1Interview with Miss Myrtle Hooven, Welfare Worker, Kalamazoo Sta- 
tionery Co. 
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present rather complicated duties. The work is largely paternal- 
istic in nature, although recognized as “good business.’ Some 
employee participation’ is seen in the benefit association and 
the athletic league. Finally, the administration of this work as 
a personnel department, directly under the general manager, is 
in line with present tendencies. 

In contrast with other kinds of social work, the industrial 
variety does not fall under any one of the four main types 
previously distinguished. Indeed, as illustrated above, it may 
involve all four types. Next to institutional work it is the most 
general of all forms, which is to say, simply, that social work 
in this field has developed less than in any other, and that, 
except in rare cases, is relatively unspecialized. Another dis- 
tinguishing characteristic of industrial social work is the fact 
that in general practise, it has not progressed as far away, as 
have other varieties, from the paternalistic and humanitarian 
motivation dominant in Warner’s day. These two characteris- 
tics are, of course, closely related. Social work in industry 
arises from the fundamental need for dealing with the human 
factor. From the standpoint of the management, it should re- 
sult in decreased turnover and labor friction and in increased 
production. It may be defined as the “effort of the employer 
to establish and maintain certain standards in respect to hours, 
wages, working and living conditions of his employees, which 
are neither required by law, nor by the conditions of the mar- 
ket.’ ? This statement is in line with the characterization by 
the Bureau of Labor Statistics in their report of 1919, where 
industrial welfare work is described as “anything for the com- 
fort and improvement, intellectual and social, of the employees 
over and above wages paid, which is not a necessity of the in- 
dustry or required by law.” Such a definition, although gen- 
eral, is satisfactory if modified to read, “not an immediate 
necessity of the industry, or required by law or custom.” 

Attempts on the part of the employer to deal with the hu- 
man factor in industry started with paternalistic and philan- 
thropic efforts of an untechnical and unskilled nature, usually 


* Boettiger, L. A., Employee Welfare Work, p. 19. Ronald Press, 1923. 
*“Welfare Work for Employees in Industrial Establishments in the 
United States,” U. S. Bureau of Labor Statistics, Bul. No. 250. 
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referred to as “welfare” work, but have progressed in recent 
years to a more democratic and professional stage. Today, 
the state imposes certain requirements, far-sighted business 
management dictates a comprehensive personnel policy, mental 
hygiene argues for an adjustment of working conditions to 
meet the basic instinctive needs of the worker, and industrial 
democracy demands justice and mutual respect in the relations 
between employer and employee. The change that has taken 
place in theory, if not altogether in actual practise, is essen- 
tially one from benevolent and unskilled work with employees 
to a non-paternalistic and professional interest in the human 
element in the production process. The discussion that follows 
will indicate first the historical factors involved in the transi- 
tion from “welfare” work to the more modern schemes for 
accomplishing the same fundamental objectives, and then 
briefly the various aspects of present programs whatever the 
particular plan may be. : 

Historical Background. Industrial welfare work in a 
general sense is very ancient. Evidences of it are to be found 
in the history of the Middle Ages, in activities of the gilds, 
and in the experiments of various individual employers. In a 
strict sense, however, it started with the industrial revolution 
and the development of the factory system in England. The 
first great experiment in the social organization of an industrial 
community was made by Robert Owen, at New Lanark, a 
Scottish textile town of 2,000 population, in which deplorable 
conditions prevailed. About 1813, so impressed was he with 
the problems incident to the factory system, that Owen with- 
drew from the company with which he was connected, and in 
1813 started a new one with a comprehensive welfare pro- 
gram, including a “company store” and various types of schools 
for the children. Industrial welfare work did not start in the 
United States until some 50 or 60 years later. Housing was 
one of the first problems to receive the attention of the manu- 
facturers. One of the earliest experiments of this sort was 
made in 1848. In 1865 the Waltham Watch Company erected 
a boarding house which is still in use.* Recreation was first 


*Queen, S. A., Social Work in the Light of History, Chap. V. Lippin- 
cott, Philadelphia, 1922. 
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provided by the Conant Thread Company, in Rhode Island, in 
1870. In 1889 the Hlinois Steel Company built a “Steel Works 
Club” for the benefit of its employees. All such work at its best 
involved a recognition of the individual in industry, a desire 
to reestablish the old personal relations between employer and 
employee, and a hope of improving production. At its worst it 
represented an indirect attempt at exploitation. In any case 
it was paternalistic and humanitarian, not democratic. In addi- 
tion to housing and recreation this early welfare work included, 
or came to include, such activities as home visiting, nursing, 
first aid, the establishment of lunch rooms, rest rooms, clubs, 
and benefit societies. The welfare worker of this period had 
little to do with employment or training; this was left to 
the superintendent. Such was the situation in Warner’s time. 

One of the outstanding attempts to organize an industrial 
community that eventually failed was the establishment of 
the town of Pullman, Illinois, in 1880. This town was planned 
by the Pullman Car Company as the “model” industrial com- 
munity of that day, with great attention paid to the health, 
housing, recreation and education of the employees. Every 
house was supplied with water and gas. There was a central 
park around which the various civic institutions were grouped. 
The whole town was company owned and controlled, which 
made possible its rapid growth. This centralized control was, 
however, resented by the people, who opposed the invasions by 
the company of what they considered their private rights. Dis- 
content reached a climax in the strike of 1894. In 1889 Pull- 
man was annexed to Chicago and its unique character lost. 
The late Professor Albion Small, commenting on the situation 
during the strike, said: “It would be contrary to the evidence 
to doubt that in motive, George M. Pullman was a conscien- 
tious philanthropist. His mistake was in principle that of all 
the genuinely benevolent despots. He confounded philanthropy 
with patronage. He had not found out that the best way for 
men to help men is not to do things for them, but do things 
with them, and perhaps better still to remove removable hin- 
drances to their doing things for themselves.” ° 

Organized labor has always been suspicious of this sort of 


’“Americans and the World Crisis,” Amer. Jour, Soc., 23: 164. 
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welfare work—“hell-fare work,’ Samuel Gompers called it. 
Ordway Tead has pointed out that the worst strikes have often 
occurred where the most welfare work has been done. Labor 
has felt that such work might be simply a means of exploita- 
tion, or a poor substitute for industrial justice. 

Welfare work of this paternalistic kind has not disappeared 
from the industrial stage. It still thrives, for example, in the 
Southern cotton mills, the industry in which it originated. Har- 
riet Herring has recently investigated welfare programs in 
the mills of North Carolina, and her findings corroborate this 
statement.* One of the first special workers in the mills was 
employed in 1895. The World War gave an impetus to welfare 
work in the mill towns, but a reaction followed. At the time 
the study was made (1926) only 88 of the 322 mills investi- 
gated had some sort of a special paid worker. Some of these 

were nurses and physicians and did no general welfare or 
“community work, such work being found in only 68 plants. 
Only 16 of the 322 mills had paid community workers before 
1914. During the war 80 more mills added workers, forty- 
seven of which were discontinued after the war. As most of the 
mills in North Carolina are small there are few community 
houses, such being found by Miss Herring in only 48 cases. 
Much of the community work is on a personal and volunteer 
basis, but is encouraged by the employers. The mills are also 
interested in education, as they are in the churches, and in many 
cases give financial aid in the establishment of better schools. 
It was found that the children of all but 2,c0oo of the 66,000 
employees involved had something better in the way of educa- 
tion than a county 6 months term. Preventive and educational 
health work dates from the influenza epidemic in 1918, but 
little is done now. The mills quite generally established com- 
pany stores, which are now being driven out by the greater 
accessibility of neighboring city stores. Forty plants were found 
to have group insurance policies. Saving plans, industrial de- 
mocracy, personnel departments, plant papers and the like are 
“recent and rare.’’ Housing, which was originally a necessity, 
and led to the building of the mill villages, has now become a 


° Welfare Work in Mill Villages. Chapel Hill: Univ. of No. Carolina 
Press, 1929. 
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welfare activity. About 70% of the workers were housed by 
the mills in the cases studied, and the quarters are more com- 
fortable than they formerly were. Miss Herring concludes that 
welfare work in the cotton mills is still in the formative stages, 
but that “‘a belief in (it) . . . is common and continuous in 
the great majority of North Carolina plants.” * The objects 
have been: (1) to increase the efficiency of the employee; (2) 
to anticipate legislation, and (3) to bring harmony in indus- 
trial relations, and also to help keep out the unions. 

In contrast with the small mills of North Carolina is the 
welfare work of some of the larger concerns, which is more 
elaborate but equally paternalistic. Across the state line, near 
Danville, Virginia, is the mill village of Schoolfield. The “Riv- 
erside Cotton Mills’ here employ some 5000 “hands” and have 
an extensive system of welfare activities, including elaborate 
club and recreational center, clinics, kindergartens, grade 
schools, a company department store, a Y. M. C. A., and ath- 
letic organizations. 

The General Nature of Modern Industrial Welfare 
Work. The motives for early welfare work were paternalism, 
philanthropy, the desire to get more out of the worker and, 
in some cases, to restore the old personal relations. These mo- 
tives still exist but the emphasis has been changed. Philan- 
thropy cannot explain the modern equivalent of welfare work 
in industry. Instead it is an outgrowth of the relatively recent 
efficiency methods in labor management plus the development of 
a somewhat more democratic spirit. Of the “four M’s” in labor 
management—men, materials, machinery and methods, the 
first has come to be recognized as of paramount importance. 
It is hard to fix any definite date for the transition to the new 
type of work, but no great evidence of it appeared before 1915. 
The new “welfare work’? came to be known under different 
names in different parts of the country and in different in- 
dustries. But whether the title used was “employees’ service 
department,” “labor service department,” “personnel depart- 
ment,” “personnel service” or “labor department,” the purpose 
was the same in all cases, and fundamentally identical with that 
of the older welfare work, i.e., to look after the human factor 
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in the industrial process. The organization of the Hood Rubber 
Company’s Employees’ Service Department about 1919, for 
example, provided for employment, health, safety and sanita- 
tion, education, and general service. The Personnel Department 
of the Plimpton Press has five divisions : employment, mainte- 
nance, training, research, and community relations. The same 
general divisions are to be found in the Personnel Service De- 
partment of the Thomas A. Edison plant at Orange, N. J., 
namely, employment, adjustment, betterment, safety and health. 
All such departments operate more or less directly under the 
general manager of the plant. 

In 1919 the U. S. Bureau of Labor Statistics published a 
report of a study of welfare work in 400 establishments.® 
Three hundred seventy-five were found to have some form of 
medical service, 200 had rest or recreation rooms, and 100 had 
club rooms or houses. Libraries, classes, night schools, family 
service, disability funds, insurance and pensions were also 
found. From this report, however, it is evident that such work 
was still very largely on the old humanitarian basis. Boettiger ® 
describes three stages in the evolution of welfare work: (1) 
indefinite and spasmodic efforts of the employer of an avowedly 
paternalistic nature; (2) the employment of trained specialists, 
“social secretaries” or ‘welfare agents,” with little authority, 
and responsible directly to the management, to establish and 
maintain personal relations between employer and employees ; 
(3) the coordination of all work dealing with the human ele- 
ment in industry as a “major staff function” under specialists 
with considerable authority, called variously “employment man- 
agers,” ‘‘welfare directors,” or “personnel administrators.” He 
estimated that in 1923 about one-half of all the industrial wel- 
fare work in the country was still in the first stage, one-third 
in the second, and the balance in the third stage which is lim- 
ited, in the main, to the larger establishments. In 1926 Ep- 
stein?® examined some 1500 of the larger concerns in the 


*U. S. Bureau of Labor Statistics, Bul. No. 250, “Welfare Work for 
Employees in Industrial Establishments in the United States,” r1o1o. 
*Boettiger, L. A., Employee Welfare Work, pp. 122 ff. Ronald Press, 
1923. 
* Epstein, A., “Industrial Welfare Movement Sapping American Trade 
Unions,” Current History, 24: 516, 1926. 
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United States and found that more than 80%, with 4,000,000 
workers, were doing welfare and social work of some sort, and 
that one-half of these had elaborate schemes. From a study of 
189 Ohio industrial firms representing various sizes and types, 
now being conducted by the Bureau of Business Research of 
Ohio State University, the following facts relative to their wel- 
fare work have been ascertained : *? 


No. of Firms 

Performing 

Designated 

Type of Service Service 

Medical examinations «0%... cc. cee c ete ce esse sees 36 
Hospital ‘s€rvice’ 00. se Sage fe eslow e eees eee 39 
Visttitne NUTS i. cheie na mo cue ole nig eheln aaacae sold oe acim na iw 24 
Absence investigation .........---csecsscscrcsees 42 
COTCEGT IA ae Poa e 0k othe dans ae oo le ean seinen a ees 43 
Company store..... ELE ARN ite Siahors ere ere eee ears 12 
Employee mutual benefit association.........--.++- 22 
Building and loan service.........+esseeeeee eee 4 
Old age pensions. ... 06... 6. tee eee c ew eeceeeees II 
Group instirance 6. silos eee wa eles cece ee eelelneee 59 
Employee magazine .......- +. sees errr eee eee eees 15 
Employee library ........ceeeeee ee esse ee teeeeees 14 
Vacation DiAtismra nies foe cits Mine h clams vols ames er eta 81 


In contrast with the earlier welfare activities there are today 
three general types of work with individuals and groups based 
upon three principles representing modern changes in view- 
point. These are: democracy and mutual service, legal com- 
pulsion, and efficient business management. From these prin- 
ciples there have developed three schemes for securing and 
improving the conditions of industrial employees: (1) mutual 
benefit associations, (2) industrial legislation, and (3) person- 
nel work. Since a great deal of the old type of welfare work 
persists this makes a fourth scheme. And, since also, in actual 
practise, these benefits and plans are often combined we may 
add another or combination scheme, making five general types 
of industrial welfare work found in operation today. 

Mutual benefit associations represent the first step taken by 
employers to meet the risks of sickness among their employees. 


1 Ohio Sociologist, Bulletin of Ohio Sociological Society, Columbus, 
Ohio, 3: 10-11, May, 19209. 
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The aims of such an association are “to foster a fraternal 
spirit among its members, to give relief for disability through 
sickness or accident, to provide death benefits, and to assume 
general supervision over the activities which concern the wel- 
fare and progress of the workers.’ Mutual benefit associa- 
tions constitute a step toward industrial democracy, when they 
are voluntary and cooperatively administered. Most authori- 
ties agree that the workers should pay the costs of the actual 
benefits, while the company bears the overhead expense. In 
many instances, however, the company contributes to the bene- 
fit fund directly. There are usually fixed weekly dues. Ten 
cents per week will provide a benefit of $1.00 a day for a 
period of 13 weeks.! One of the outstanding examples of such 
industrial cooperation is found in the Philadelphia Rapid Tran- 
sit Employes Cooperative Association. According to the 1928 
report the cooperative wage fund now totals $14,000,000 
which is administered by trustees electéd by the employees. It 
is invested in company stock. The association has a member- 
ship of 11,200, including all the eligible employees. The dues 
are $1.50 per month per member, the company adding dollar 
for dollar. Sick benefits, pensions and life insurance are pro- 
vided under the plan.*8 

In relatively recent years there has grown up a greater and 
greater feeling of public responsibility for the conditions under 
which men and women work. The result has been a body of 
social and industrial legislation, which represents another ad- 
vance over the laissez-faire doctrines which held sway in 
industry in Warner’s day. The first statutory regulation of 
hours of labor was in behalf of children, and similar protec- 
tion was later extended to women. Such legislation has spread 
rapidly since 1908. Similar legislation for men developed more 
slowly and has never been extensive. In 1912 a ten-hour law 
applying to men employed in factories was enacted in Missis- 
sippi, and the following year a similar law was enacted in 
Oregon. The most significant legislative efforts in behalf of 
the industrial worker have been the accident compensation laws. 


“For cases and decisions in legal controversies over the payment of such 
benefits, see Harvard Business Reports, vol. 4, pp. 490, 498, 510 and 518. 
pupeaice Talks,” Mitten Management, Inc., Philadelphia, Pa., Dec. 20, 
1926, 
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By 1912 sixteen states had such laws, and by 1925 the number 
had increased to 43 states and 3 territories. 

Personnel work is the answer of business and industrial 
experts to the old problem of the human factor in industry. 
A modern personnel department is concerned not only with the 
welfare functions and activities of the older sort but with em- 
ployment problems as well. In fact, a well organized personnel 
department is a complete system for handling all the various 
problems that might come under the headings of welfare, em- 
ployment, training, health, recreation, mutual benefit associa- 
tions and the like. It is not a branch of welfare work, but on 
the contrary, as found in many modern organizations at least, 
includes this among all the other functions related to employees 
both as human beings and as workers. ‘‘Personnel Administra- 
tion,’ according to Tead and Metcalf, “is the direction and 
coordination of the human relations of any organization with 
a view to getting the maximum necessary production with a 
minimum of effort and friction, and with proper regard for 
the genuine well-being of the workers.” 1* A properly qualified 
personnel director is trained in scientific business management, 
applied psychology and social work. He or she might indeed 
be a social worker with special training and experience in psy- 
chological measurements and business administration. The per- 
sonnel department of a large concern may, in fact, include one 
or more case and community workers in its staff. In the last 
analysis the personnel worker is or should be a social psy- 
chologist. 

Industrial personnel work is an outgrowth of (1) a develop- 
ing art of the selection and training of employees, and (2) 
vocational psychology. Vocational psychology began with the 
pioneer studies of motormen on the Boston Elevated Railroad 
made by Miinsterberg in 1911. The work developed rapidly 
and at the opening of the World War a considerable amount of 
important data on the subject had been compiled by such men 
as W. D. Scott, and at such centers as the Carnegie Institute 
of Technology. The War gave a great impetus to the testing 
movement in general. One million seven hundred thousand sol- 


“Tead, Ordway and Metcalf, Henry C., Personal Administration, p. 2. 
McGraw-Hill Co., 1920. 
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diers were tested and the attempt made to fit them to various 
positions in the military establishment on the basis of the re- 
sults, particularly of the trade and vocational tests. Rating 
scales, qualification cards and other devices were developed by 
a group of psychologists cooperating with the National Re- 
search Council. Eventually army personnel work reached a 
fair degree of efficiency—as great as could be expected perhaps 
under the emergency conditions. Since the War vocational psy- 
chology and personnel work as a whole has made considerable 
progress, both “on the job” and in research.1® Cooperative 
work has developed on a large scale, stimulated by such or- 
ganizations as the Psychological Corporation, founded in 1921, 
and the Personnel Research Federation and the Bureau of Pub- 
lic Personnel Administration, established one year later. 
According to Watkins,1® the purposes of personnel work are 
to increase the length of service of the employee, reduce the 
turnover, increase the efficiency of the organization as a whole, 
eliminate waste and promote industrial good-will. A typical 
personnel department consists of six divisions.*” (1) Employ- 
ment. The function of this division is the selection of em- 
ployees, utilizing personal histories, questionnaires, intelligence 
and vocational tests, rating scales, interviews and other similar 
devices. It makes and maintains contact with sources of labor 
supply, follows up all workers employed, controls tardiness, 
absenteeism, turnover, transfers and promotions. (2) Health, 
Safety and Sanitation. This division includes the medical and 
nursing staff, and is concerned with physical examinations, 
first-aid, promotion of personal hygiene, diagnosis in case of 
disease, and supervision of the safety program. (3) Education 
and Training. Job instruction, education for promotion, and 
cooperation with public night schools are among the functions 
of this division. (4) Employees’ Service Division. This divi- 
sion handles the “welfare work,” including the administration 
of loans and benefit funds, supervision of housing, organiza- 
tion of recreation, legal aid, and cooperation with the social 
* Rossi, Wm. H., and Diana, I. P., Personnel Administration: A Bibliog- 


raphy, Baltimore, 1925. 
* Watkins, Gordon S., Labor Management, p. 647. A. W. Shaw Co., 
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work agencies of the city. Such a division may frequently be 
under the direction of a social worker, responsible to the per- 
sonnel manager. (5) Research. The duties of the research divi- 
sion involve the making of job analyses (descriptions of 
occupations), devising trade and other tests, labor and plant 
analyses, wage studies, and statistical service. (6) The Joint 
Representations Division exists to facilitate cooperation be- 
tween the various divisions of the plant as well as of the 
personnel department in relation to common problems. 

The adjustment of personal difficulties and the handling of 
the problem employee is another function of the personnel 
worker. This will be discussed below in connection with mental 
hygiene in industry. Personnel work offers an interesting field 
to the student considering social work as a profession, par- 
ticularly if he is interested in industrial problems and _ psy- 
chology. There are fewer fields of social work open to men 
than to women, and personnel administration is one of the most 
attractive of these. 

Unit Activities in Industrial Social Work: Vocational 
Guidance. Irrespective of which of the five general schemes 
outlined above is in operation there are certain fundamental or 
unit divisions of industrial social work. These will be briefly 
discussed. Vocational guidance is closely connected with indus- 
trial social work for a number of reasons. In the first place, 
it was started in this country in settlement houses and by social 
workers. Again, it preceded personnel work and had an im- 
portant influence upon developments in this field. In the third 
place, industrial personnel problems, such as turnover, are 
immediately affected by the kind of vocational guidance done 
in the community, or by its absence. Furthermore, the indus- 
trial social worker or personnel officer is called upon to assist 
in the vocational guidance program of his community, and 
should be familiar with its techniques. It falls to him largely 
to make the job analyses upon which intelligent guidance is 
partly based. Finally, the problem of promotion and transfer 
in industry itself is essentially one of vocational guidance. 

Vocational guidance has grown up on account of the in- 
creasing complexity of our occupational life, the necessity of 
early training in line with the vocation later chosen, and as a 
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means of decreasing the costs of excessive turnover. The move- 
ment in this country originated at the Civic Service House in 
Boston.!8 It was here that Dr. Frank Parsons began his work 
in 1908 with the organization of the “Vocation Bureau,” of 
which he later became the director. The first public school 
system of vocational guidance was put into operation in Boston 
in 1909. In 1914 Boston University established the first uni- 
versity department specializing in this subject. Now several 
graduate departments exist, which offer work leading to the 
doctor’s degree. 

As defined by the National Vocational Guidance Associa- 
tion, “vocational guidance is the giving of information, experi- 
ence and advice in regard to choosing an occupation, preparing 
for it, entering into it, and progressing in it.” 1? Three main 
processes are involved in vocational guidance and counseling. 
(1) The analysis of the individual. This is accomplished by 
the use of tests of “general intelligence’ and of aptitudes, 
interviews and other diagnostic devices. (2) Study of occupa- 
tions—‘‘job analysis’’—as a basis for preparing tests and for 
information to be used in counseling pupils. (3) Establishing 
contact between the individual and the job. This involves, first 
an intelligent choice of a vocation for the individual; second, 
preparation for it, and third, placement in it. It may involve, 
further, follow-up and supervision work with the individual 
placed. Many college and university personnel departments are 
now following their graduates into business, industrial and 
professional life until satisfactory adjustment is made. 

The passing of compulsory school attendance laws, and 
granting to boards of education the right to issue employment 
certificates gave a decided impetus to the vocational guidance 
movement in the schools. How such guidance operates in a 
city’s school is seen in the case of Cincinnati, for example.”° 
The work in this city was begun in 1911. For four years the 
bureau was occupied with the administration of the employ- 


8 See Payne, A. F., Organization of Vocational Guidance, McGraw-Hill, 
1925, and Brewer, John M., The Vocational Guidance Movement, Mac- 
millan, 1918. 

2” Edgerton, Alanson H., Vocational Guidance and Counseling, p. 17, foot- 
note. Macmillan Company, 1926. 

20 “\7ocational Guidance and Junior Placement,” Children’s Bureau Pub. 
149, 1925, Washington, D, C., pp. 191-222. 
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ment-certificate provision of the child labor law and in carrying 
on an intensive study of a group of working children. In 1915 
a placement department was organized, and in 1916 a psycho- 
logical department. The bureau did not attempt to initiate 
vocational counseling in the schools, but as early as 1919 insti- 
tuted conferences between the director and the teachers to 
explain the function of the bureau and encourage its use. In 
1921 began a series of pamphlets on various occupations for 
the use of the teachers. By contrast, the vocational guidance 
department of the Boston Public Schools carries on four main 
activities.2? (1) promoting school counseling, (2) placement, 
(3) following up and supervising all persons registered with 
the department, and (4) collecting information on vocational 
opportunities and industrial openings and the like. 
Employment is of course one of the most important func- 
tions of the personnel department. Scientific methods of selec- 
tion on the basis of psychological examinations and job anal- 
yses have already been referred to. But not all employees are 
hired at the door of the factory. Most concerns draw: from 
private and public employment agencies to a greater or less 
extent. There has been a great deal of criticism of the practices 
of the private, fee-charging agencies. The New York State In- 
dustrial Survey Commission recently called attention to the 
exploitation of applicants by such agencies, and recommended 
that such bureaus be required to post a surety bond of $3000, 
and pay a license fee of $100. The Consumers’ League of Cin- 
cinnati also made a careful study of the same problem and 
recommended a central clearing house through which em- 
ployers and employees might be brought together. Many agen- 
cies are grossly inefficient. One reported that of some 96,000 
applicants during the year it had placed only 5%. The League 
recommended that private agencies be controlled by city ordi- 
nance, and that the state-city employment bureau be developed 
to the utmost. The consensus of opinion seems to be in favor 
of state-city agencies affiliated with a Federal Employment 
Service as the best solution of the problem. Modern personnel 
methods may be expected to develop in the public city-state- 
Federal agencies of the future, furnishing a thorough place- 


* Tbid., 90 ff. 
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ment service on the basis of a modified form of social case 
work. 

Education and training includes preparation for the imme- 
diate job, for promotion or transfer, or for “general improve- 
ment.” Training departments are conducted by many industrial 
establishments, which also cooperate through their personnel 
departments with evening vocational classes in the public 
schools. One of the most interesting recent developments in 
this field has been the summer schools for industrial girls, 
which started at Bryn Mawr and are now held also at the 
University of Wisconsin, Sweet Briar College (Virginia) and 
in a number of other places. 

Unemployment relief is another vital problem with which 
the social worker in industry must deal. Unemployment reached 
large proportions in 1928 and a tremendous extra burden was 
thrown upon the established case-working agencies. They had 
to deal not only with the tangible loss of family income, but 
with the intangible attitudes of discouragement and despair in 
the men thrown out of work. As most agencies operate on a 
limited budget this additional strain meant inevitably the 
neglect of other phases of their work. It is obviously unfair 
that such costs of the pathological conditions in industry should 
be borne by private agencies. Instead unemployment relief is 
primarily a responsibility of the public and of industry itself. 
Private agencies may be expected to handle a portion of the 
cases, but the brunt of the burden should probably be borne 
by public relief organizations and by the industries themselves 
until employment insurance becomes general. One of the pri- 
mary duties, therefore, of the industrial personnel department 
should be the attempt to regularize employment and to decrease 
in every possible way the extent of unemployment. 

Mental hygiene has made some significant contributions to 
the study of unemployment. Many individuals out of work are 
really psychopathic, unstable, or abnormal in some way, and 
therefore more or less unemployable. Hence the advisability 
of psychiatric training for the personnel or social worker in 
industry. An increasing number of concerns have added a 
psychiatrist to their personnel staff, and such a specialist at- 
tached to the health division should be of considerable service 
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not only with psychopathic but with normal employees as well. 
The mental hygienists have emphasized also the importance of 
the study of the emotional make-up of the applicant for a job 
as well as his I. Q. An individual’s attitudes, emotions and type 
of interests have perhaps even more to do with his success than 
his level of intelligence. Dr. E. E. Southard was one of the first 
psychiatrists to study the mental hygiene aspects of industry 
and to urge the introduction of such a service. 1920 may be 
taken as the approximate date for the beginning of this move- 
ment, following an investigation made by Dr. Southard for the 
Engineering Foundation. In recent years the so-called psychia- 
tric social worker (see Chap. XVII) has found a place in in- 
dustry. She not only deals with the relatively small number 
of actually insane employees, but the more valuable phase of 
her work has to do with normal individuals with mild per- 
sonality difficulties. Her primary aim is to keep the employee 
adjusted to his work—to the total situation. “It is the business 
of the total situation psychology in industry to investigate and 
eliminate conditions which lead to disharmony in the indi- 
vidual’s mental background, and to promote that orientation 
which alone makes reasoned adjustment to the job possible.” ?* 

As an illustration of the economic waste involved the follow- 
ing case of a definitely psychopathic employee is given: ** 


At the time of his examination the patient was a young man 
of thirty, of Irish-American parentage. His condition was diag- 
nosed as paranoid dementia precox. His family had been known 
for a long time to the charity organization society of the large 
city where his father formerly owned a good business. Later his 
father became first a saloon keeper, then a doorman at a public 
building; the later job being a reward for service to the political 
machine of which he had been a hanger-on for many years. He 
had been a heavy drinker and during the later years of his life 
developed tabes. He finally committed suicide, due, according to 
his son, to Tammany’s going back on him. His mother also killed 
herself, cutting her throat on the day of her husband’s funeral. 

The patient graduated frora grammar school at the age of four- 
teen, and then went to work in a lawyer’s office. His ambition 

™«“Mental Hygiene of Industry,” Bulletin of the Amer. Assoc. of Hos- 
pital Social Workers, March, 1925. 

> Powers, Margaret J., “The Industrial Cost of the Psychopathic Em- 
ployee,” Nat. Conf. Soc. Work, t920: 342-46. Summarized by permission 
of the University of Chicago Press. 
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was to go into politics; his ideal Charles F. Murphy. After his 
father’s death in 1910 the patient began a life of wandering 
from one job to another. He had lived in nearly every city in 
the northern states. He recalled his home as one of conflict be- 
tween his father and mother who differed in both politics and 
religion. He lived on political gossip and the doings of those in 
high places. He believed that all his trouble was due to the re- 
vengeful hand of Tammany, many.of whose secrets he possessed 
and had threatened to reveal. He justifies his continued failures 
by throwing the blame on the political machine of his native city 
which makes every job impossible for him. He believed that this 
gang would eventually smash such organizations as the National 
Committee for Mental Hygiene for trying to help him. He kept 
an elaborate work record from I910 to 1919, showing evidence 
of 123 different jobs, the year he held each, the city where he was, 
the type of work, the name of his employer and various other 
data. Most of these facts were verified, and it was found that 
the 123 jobs represented 103 different firms for which he had 
worked, and 33 different occupations he had followed. His long- 
est period at any one job had been eight months; the shortest 
one day. The average for all positions was 1214 days. He had 
worked a total of 1,545 days for the period covered, or about 
one day out of every two. He was discharged 80 times, resigned 
20 times, and filled temporary positions 19 times. His total earn- 
ings for the ten years were $3,316.21. 

The kinds of work which this patient had done might be 
grouped under three main headings: labor, clerical, and semi- 
skilled work. The number of jobs of each kind was approxi- 
mately the same. Using a scale considered conservative, as a basis 
for computing the cost of the labor turnover for this single in- 
dividual, his cost of hiring might be estimated as $47.50; of train- 
ing at $960; of wear and tear, $392; of reduced production, 
$1,879; making a total of $3,608.50, a sum which exceeds his 
earnings by about $300. If the normal earnings of a man of this 
class are estimated at $1,200 per year, then the total wages which 
he should have received for his time, or $12,000, must be added 
to the foregoing in calculating his cost to society. 


To find situations in which psychopathic workmen may 
function with some success, to “steady” them, and sometimes to 
eliminate them from the competitive struggle are tasks for the 
mental hygienist and the social worker in industry. 

Compensation laws have been fairly successful in meeting 
another great problem of industrial life, that of accident. The 
cost of industrial accident is enormous, approximately $1,000,- 
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000,000 annually for the United States, according to a number 
of estimates. The principle that such cost should be borne by 
industry and ultimately the public at large has now come to be 
generally recognized. Under the common law the employer was 
liable, but was protected by the doctrines of negligence on the 
part of the employee, assumed risks, and the fellow-servant 
principle. The first attempt on the part of organized labor to 
improve the situation was aimed at the regulation of the em- 
ployer’s liability. When this failed, workman’s compensation 
laws were urged. As a result of such agitation sixteen compen- 
sation laws were enacted before the close of 1912. Such legis- 
lation represented an extension of the police power and an ex- 
pansion of the principle of collective responsibility.** By 1929 
only four states, and those in the southern part of the country, 
had failed to pass compensation laws. 

Compensation acts or systems vary greatly among the states 
but are of three general types. (1) Under the compulsory sys- 
tem the employer must come under the act. (2) In the elective 
plan he may accept or reject the act, but in case he rejects it his 
common-law defenses are abrogated. This is the most common 
system, thirty-one states having such acts. (3) In the volun- 
tary scheme, which is found in only a few states, the employer 
does not lose his common-law defense if he fails to come under 
the act. Workman’s compensation has several great advantages 
over other systems of handling industrial accidents. It greatly 
reduces litigation, makes awards relatively certain, and charges 
the bill to industry as a whole. But many compensation laws 
are quite limited in their benefits. They still leave the injured 
employee to bear an undue share of the loss, Rarely do they 
provide anything except medical attention and a small cash 
allowance. However, in New York the State Department of 
Labor has a staff of social case workers who assist in making 
various supplementary adjustments. 

One of the good results of the War was the development of 
rehabilitation schemes to supplement the compensation acts. 
Massachusetts adopted the first industrial rehabilitation act in 


7” See Downey, E. H., Workman’s Compensation, Macmillan, 1924, and 
Bossard, J., Problems of Social Well Being, Chaps. XIX-XX, Harper and 
Bros., 1927. 
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1918. In 1920 a federal statute was enacted providing for sub- 
sidies to those states that accepted the dollar-for-dollar co- 
operative plan laid down in the law. In New Jersey, out of 
10,700 accident cases in one year, 1,865 were unable to return 
to their previous employment and were given rehabilitation 
service.2> A “rehabilitation clinic” handles the cases of many 
men whose needs would not have been completely taken care 
of under the compensation law. 

Miscellaneous services constitute a large phase of any plan 
of industrial social work. Such services include group and com- 
munity work, recreation, company stores, restaurants, housing, 
accident prevention and health work. Many plants with no 
other form of service have medical, nursing or first-aid work. 
In many cases such work is very elaborate, medical service be- 
ing given not only to the employee himself but to his family 
also. The Postum Cereal Company, for instance, has a staff of 
several full-time physicians and nurses who serve the em- 
ployees and the members of their families free of charge. The 
Endicott-Johnson Shoe Company, whose 16,000 employees are 
a large percentage of the population of one city and two towns 
in New York State, has a well-equipped medical center at which 
both employees and their families are given complete medical 
attention except for the most elaborate surgical and dental 
work. The company has found that this service is profitable in 
the long run. 

Labor leaders, who are naturally suspicious of welfare work- 
ers, sometimes assert that the adoption of their program— 
trade union, socialist, or other—would render social service. 
unnecessary. Indeed, it is practically certain that higher wages, 
shorter hours, healthier work-places, careful placement of in- 
dividuals at suitable tasks, adequate insurance schemes, and 
participation in management would eliminate the need for some 
things industrial welfare workers now attempt. But it is hard 
to conceive of any economic system in which individuals would 
not run amuck and need the skilled services of social case 
workers. Neither is it likely that even fundamental economic 
changes would eliminate the need of organized recreation and 


* McBride, Andrew F., “Rehabilitation as an Aid to Compensation,” 
Rehabilitation Rev., 2: 203-7, 1928. 
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of various devices for maintaining group morale. Hence social 
workers will have definite and important functions, whether 
they operate under capitalism or under socialism, whether 
their salaries come from a corporation, a trade union, a coop- 
erative association, or the State. 


CHAPTER XXV 
CHILDREN’S INSTITUTIONS 


As already intimated, social work might well be divided 
into four main types: case work, group work, institutional 
work, and administration. Case work, discussed in the chapters 
immediately preceding, involves diagnosis and treatment of 
personal relationships between individuals or families and their 
social environment. In group work to which Chapters XXVIII 
and XXIX will be devoted, less attention is paid to the indi- 
vidual than to the social matrix of which he is or may become 
a part. Institutional work, treated in this and the two following 
chapters, is really a combination of the other two types. How- 
ever, it differs from them both in at least one important re- 
spect. Most case work and most group work deal with people 
in their “natural” setting. Institutional work involves remov- 
ing folks from ordinary neighborhood and community life, 
segregating them for a longer or shorter period, and subjecting 
them to external control. Because of this fact the managers of 
an institution must supply many goods and services for which 
other social workers look to the community. Among these are 
shelter, food, clothing, education, recreation, medical care, and 
religious services. Often the institution is a little world apart, 
though sometimes close contact is maintained with outside 
activities. In any case, the patient, ward, or prisoner must make 
two important adjustments. First, he must become used to a 
rather definite routine, fairly obvious external control, and 
usually little privacy. Then after a time, unless he spends the 
rest of his days in the institution, he must again learn to shift 
for himself in the ordinary world of families, workshops, and 
communities. The distinctively social side of institutional work 
consists largely in helping people to make these two rather 
difficult adjustments. In so far as each “inmate” is individual- 
ized he is dealt with on a case work basis. In so far as he is 
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absorbed into cottage family, athletic team, work detail, scout 
troop, or military company, group work is being done. 


HOMEWOOD TERRACE? 


In 1871 the Jewish people of San Francisco established the 
Pacific Hebrew Orphan Asylum. For a long time this was housed 
in a large frame structure near the heart of the city. But in 
1921 the institution was moved out to a new location west of 
Twin Peaks, in a new and attractive residential section. At the 
same time the name was changed to Homewood Terrace. 

The grounds comprise thirteen acres of land, three-fourths of 
which are occupied by buildings, playgrounds, and approaches, 
leaving nearly four acres for scouting and other recreational ac- 
tivities, as well as for additional accommodations that may be 
required. The plot plan sets the playground on the street front, 
framed by the main road on which all the service buildings are 
located—gymnasium, administration building, laundry, power 
house, and superintendent’s residence. The reasons for this plan 
are that children of the vicinity may use the playground and that 
visitors may come and go without intruding upon the cottages and 
gardens. 

In addition to the buildings already named, there are a health 
center, technical training school, a home for the assistant super- 
intendent, and nine cottages for children. While there is har- 
mony in the appearance of the buildings, each is different from 
all the others. Moreover, each cottage has a number, so that the 
children may have “regular” street addresses. Thus when asked 
where he lives, a boy or girl may answer, ‘““Number 7 Homewood 
Terrace,” instead of “Pacific Hebrew Orphan Asylum.” 

Each cottage has living rooms, dining room, kitchen, six bed- 
rooms with lavatories and baths for children, and a suite of rooms 
for the house mother. These accommodations are similar but 
not identical in all nine cottages. The floor plans differ; interior 
decorations vary—some living rooms are furnished in leather, 
others in wicker, still others in Chinese rattan, fumed oak, etc. 
Each cottage is expected to be the home of ten boys and ten girls 
of varying ages. Each child has his own locker, wardrobe, toys, 
and shelf of books. 

The gymnasium is well equipped for physical training and 
various sports. It also has a stage and dressing rooms for dra- 
matics. The health center is planned not only for examination of 
incoming children, attention to minor ailments, and care of the 
seriously ill, but for a well-rounded program of health educa- 

1This account is a summary of data made available through the courtesy 
of Dr. Samuel Langer, Superintendent of Homewood Terrace, and Dr. 
Jessica Peixotto of the University of California. 
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tion as well. There is an attractive play room for small children; 
a reference library for both staff and children; and a chapel with 
an air of dignity and peace, where also the comfort of the wor- 
shippers has been considered in such details as height of the 
benches and arrangement of lights. 

The regular staff includes some twenty people in addition to 
which there is a large corps of volunteer workers. The superin- 
tendent, as in all well managed children’s institutions, combines 
the functions of social worker, educator, and business manager. 
In this case he happens also to have planned the new establish- 
ment, both plant and program. There is an assistant superintend- 
ent who has special oversight of the boys, a dietitian, an assistant 
in charge of clothing, another for recreation, a registered nurse, 
a house mother for each cottage, a man who cares for the grounds, 
and an office staff. 

While salaries cannot be large, they are higher than in most 
children’s institutions. However, it is the spirit of the place, the 
attractive surroundings, and the privilege of living a “normal” 
life that make it possible to secure and retain high grade as- 
sistants. For example, house mothers are not buried in institu- 
tional routine, but each one is off duty one entire day, one evening, 
and either Saturday or Sunday afternoon every week. She is 
encouraged to continue her activities in the larger community, on 
the assumption that this is not only her due, but will make her 
a more valuable member of the staff. When the house mother is 
away her place is taken by a volunteer worker known as a “relief 
mother.” Each cottage also has a group of six to ten unpaid 
helpers called “sewing mothers,” who come every week to sew 
with and for the children. Both among the paid and the volunteer 
workers there is a relatively small turnover. This has obvious 
advantages from an administrative standpoint, and it helps to give 
the children a sense of security and “homeiness.” Another in- 
teresting fact is the tendency of volunteer helpers to graduate into 
full-time, paid assistants. The “lure” seems to be the same as 
that which leads women to become house mothers for fraternities 
and sororities. 

Since there are limits only on the age of admission, but none 
on the length of stay, the children range in age from four to 
twenty. Some are in kindergarten and some attend college, but 
the majority are going to public elementary and high schools. 
Applications for admission are handled through a cooperative bu- 
reau established in 1917. “The Children’s Welfare Bureau has 
carefully refrained from formulating any set rules for the dis- 
position of children, preferring to decide each case by itself. The 
general policy, however, has been based firmly on the principle of 
keeping families together. . . . Brothers and sisters, who in pre- 
vious years were scattered among different boarding homes, are 
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being united in one of them or in Homewood Terrace. Problem 
cases which would be dangerous or disgusting to others in close 
association are boarded out in specially selected homes for which 
adequate subsidies are provided.” (54th Annual Report.) 

Homewood Terrace was planned primarily as a home-making 
project rather than an educational project. Its characteristics, in 
so far as they differ from other child caring institutions, are trace- 
able to this decisive condition. It is not claimed that ideal home 
conditions exist, or can exist in this or any other institution. There 
are numerous circumstances which prevent institution groups 
from corresponding in every detail to ordinary family groups. 
Diverse inheritances must be associated in the same group units, 
and the children have not inherited from those who stand to them 
in place of parents. Continued intercourse is maintained between 
children and surviving parents in addition to the relationship be- 
tween child and guardian. Frequently this means unavoidable ex- 
posure to conflicting standards if ties of kinship are to be pre- 
served. Yet mutual loyalty and understanding between the chil- 
dren and their relatives should be conserved, or built up if it 
does not already exist, despite the difficulties thereby super- 
imposed on institution managers. These are only a few examples 
of the kind of thing which hampers the home builder. Never- 
theless, considering the defects of the environments from which 
the children are drawn and the limitations of other substitutes 
for the natural home—in many respects the same as with instt- 
tutional homes—it seemed possible to work out a worth-while 
scheme, one which will give the human relationships and emo- 
tional life, the social experiences and poise, the responsibilities 
and sacrificial spirit which are usually developed in a home of 
small means and high standards, as well as giving the housekeep- 
ing dexterities which are to be acquired there. 

The groups in which the children live are so constituted that 
all normal relationships can be normally, unconstrainedly devel- 
oped. There are twenty children in each, ten boys and ten girls, 
each sex with children from youngest to oldest. So each one 
can know intimately every other member of his own group and 
make acquaintances and friends in other families with whom he 
is less constantly and closely in contact. Every one in each family 
must make some contribution for all the rest. The little ones 
contribute their helplessness and themselves to be loved and taken 
care of. The bigger ones give their growing powers and derive a 
double satisfaction—the egotistic pleasure of using abilities which 
others have not yet developed and the unselfish pleasure of making 
others happy by personal exertions. The little ones have oppor- 
tunity for developing hero-worship, the bigger ones for becoming 
the object of such worship. Not only the relationships of younger 
to older, of weaker to stronger, of slower to brighter are adjusted, 
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but also of boy to girl and of handy man to home-maker. Every 
cottage has at least one family with real brothers and sisters, 
which fact serves to fix a wholesome attitude between the sexes 
for all the children. Each cottage is headed by a House-mother 
to guide and teach and love and work with her children, so that 
her children may work heartily and lovingly with and for her. 
Since there is no set age of discharge, but every child once ad- 
mitted, is retained until self-supporting or otherwise properly 
cared for, the range of ages in each cottage is from four to eight- 
een or more, for both boys and girls. So there is no help problem 
in these households, for there are hands enough to carry on all 
the work under the guidance of the mother. Thus each child gets 
the same group of experiences which he would have in a home of 
small means and high standards. 

There are certain matters which are taken for granted in good 
homes yet which by no means are innate or come by chance. The 
decencies of life and personal reserves are such. So are property 
rights. So also the right to privacy and solitude. These are social 
rights in any civilized community. These are the things which 
add dignity to efficiency and culture to education. This has been 
well remembered at Homewood Terrace. Each child has shelf 
space in the cottage library all to himself. Instead of dormitories 
there are rooms for three and rooms for four children. In these 
rooms each child has a built-in wardrobe, amply provided with 
shelf space, hanging space and drawers, all to himself. His own 
books, his own toys, his own clothes, his own toilet articles, and 
his own private place for each, sacred to himself to enable him 
to play or read or think by himself, away from the milling mass. 
With this provision a child ought to grow up knowing how to 
work and how to sport with others, and yet able to stand alone 
and work out his own private problems individually and staunchly. 

This is bounteous opportunity. But it is only opportunity. It 
means comfort and happiness only as a result of personal effort. 
There can be no sitting idly by to enjoy the fruits of another’s 
exertions. The children must keep their homes beautiful and com- 
fortable by their own labor. When someone visits and admires the 
home, the excellence of the cooking, the happiness of the family, 
then the glow of pride warms the heart of every child in the house- 
hold, for each one has a share in this sweet praise. The ideals 
of home life, with the knowledge and habit of participation, 
should go through life with these children, back into the habita- 
tions of their kin, if they return thither, and into their own 
homes when they establish them. 

It is now seven years since the change was made from the 
congregate institution to Homewood Terrace. There has been time 
to estimate the effect of the changed environment on the chil- 
dren while they are in the institution and results are beginning 
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to show from them in their maturity and on their citizenship. Of 
the latter, however, no more will be said here. 

The improvement in manner and initiative and responsibility 
is remarkable. The children have experience both as hosts and 
as guests, and these social adventures are by no means limited 
to Homewood Terrace homes and people. Not only parties and 
dances and other special occasions are here referred to, but ordi- 
nary visits and meals and normal social interchanges. 

Sex problems have never been any more prominent than before 
the mixed cottage families were organized. Actually there is less 
bother from such matters than before. The dangers of propinquity 
were grossly exaggerated. Expectations of wholesome effects from 
closer cooperation between girls and boys in family life, have been 
amply justified in these years of experience. 

The opportunities for leadership are multiplied by the number 
of cottages. Opportunities for success are vastly more numerous 
and varied, both because there are more and different things for 
the children to do and because groupings among the children are 
smaller and more fluid. The extremes of docility and forward- 
ness are less in evidence than formerly, but, surprisingly enough, 
there is less of the old-time gallantry and chivalrous consideration. 
The vast amount of service rendered to home and foster brothers 
and sisters seems to have heightened the attraction which babies 
exert, and visiting little ones are always besieged by adoring 
groups. 

Housekeeping arts are, of course, well developed, and both 
boys and girls take on the management of the household quite 
naturally when illness or other causes interrupt the activities of 
the House-mother. The children have progressed much farther 
in the management of materials than in the appreciation of money 
values. Economic education is most difficult to give when so many 
relatives and friends give so many unearned coins and clothes 
and treats of food. The Children’s Bank, The Store at which 
they must buy and pay cash for toilet articles and school sup- 
plies, the shopping fund which enables the older girls to select 
and pay cash for food supplies within a limited amount each 
month,—these are helpful palliatives, but they are not cures. 
Even budgeting a household leaves the iron hand of a limited 
fixed income out of the velvet glove of assured provision. It is 
much, however, that the youngsters know good things from bad, 
and know how to do with things when they have them—and that 
they know what they ought to have for a good life. 

Tt seems futile to try to squeeze a few more details into an 
account necessarily so brief as this one. It is not possible here 
to describe in detail to what extent or how the emotional as well 
as the mental and physical needs of the children are fulfilled. 
What has been set down above may serve to show how back- 
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ground and organization have been moulded to meet both material 
and non-material needs. It is devoutly to be hoped that the 
vision which provided bounteous opportunity was large enough 
and keen enough to provide adequate administration too. (Child 
Welfare League of America, Bulletin, March, 1928.) 


The Place of Institutions for Children. In simple com- 
munities, such as those of colonial America, children whose 
natural homes failed for any reason were usually taken in by 
relatives or neighbors. When no kinsman or friend was ready 
to step into the breach, local officials indentured the child to 
someone who was supposed to provide the necessities of life 
and teach him a trade. Sometimes they took him to the alms- 
house or poor farm. But as towns increased and the factory 
system developed the numbers of such needy children outgrew 
these simple provisions. One after another religious denom- 
inations, fraternal orders, municipalities and states established 
special institutions for orphans and other children deprived of 
parental care. The numbers of these orphanages .and children’s 
homes grew from six in 1800 to 1400 in 1925, some 400 being 
founded between 1890 and 1903.2 In 1923 there were in the 
care of various agencies in the United States 405,000 children 
of whom 205,000 were in institutions.® For a time it was quite 
generally assumed that an institution was the proper place for 
every child who was “neglected, dependent, or delinquent.” 
However, with the coming of child-placing societies and boards 
of children’s guardians this tradition was challenged, and for 
a time there was a lively struggle between the advocates of 
institutional and of foster home care (the latter discussed in 
Chapter IX). Today it is commonly assumed that agencies of 
both types are needed, although there is not complete agree- 
ment as to just what functions each should perform. 

On the whole it has been found that infants do better in 
boarding homes than in institutions. However, the experience 
of St. Ann’s Infant Asylum in Cleveland indicates that “in- 
fants under one year of age receiving hospital type of care 
in an institution receive better medical supervision, better nurs- 


* Reeder, R. R., in Survey, 54: 284. 
3 Children Under Institutional Care, 1923, U. S. Bureau of the Census, 
p. 14. 
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ing care, better dietetic watchfulness, and better mental hygiene 
than infants in the homes of even the well-to-do.” * But un- 
fortunately most institutions for infants do not provide the 
hospital care Dr. Thompson has specified as essential to good 
results. Two other groups of children have until recently been | 
considered proper subjects for institutionalization, the feeble- 
minded and the delinquent. But in the last quarter of a cen- 
tury it has been demonstrated conclusively that many morons 
and some imbeciles may be trained in special classes to support 
themselves and take an humble part in community life.® Also it 
has been shown that many delinquents make good adjustments 
on probation and need never be committed to prison, reforma- 
tory, or industrial school.® One statement of the place of insti- 
tutional care and training for the general run of children has 
been made by Dr. Reeder.’ 


(a) If the children of a family are full orphans of school 
age, and placement in family homes cannot be made without sepa- 
ration and estrangement, they should by all means be placed in 
an institution for care and training. The most important thing 
in the world for such unfortunate children is to keep them to- 
gether, nurture their family ties, and permit them to grow up 
with a common background of mutual experience and helpful- 
ness. Placing them in two or more foster families or in separate 
communities is certain to stress their loneliness and deprive them 
of a life-long family feeling and association. The deepest yearn- 
ing of the child heart is for family kinship. The greatest shock 
to the child is loss of parents, but the remnant that is left of the 
family relation expressed in terms of “my brother” or “my sister” 
becomes all the more precious. A few years of life together in 
an institution may preserve this cherished feeling. 

(b) If an unattached orphan or otherwise dependent child 
requires special training or educational opportunities which the 
foster family cannot provide, the institution should open its doors. 

(c) If there is a surviving parent or a close relative unable 
to provide for the child, but standing in affectionate relation to 
him, both the child and his relatives may be kept closer together 
and all made happier by placing the child in an institution rather 


*Thompson, J. R., in Survey, 54: 621. Cf. Chapin, H. D., in Survey, 
55 485-488. 

5 Davies, S. P., Social Control of the Feebleminded. 

* See Chap. X'XIII. See also Healy, Wm., et al., Reconstructing Behavior 
in Youth, 

T Reeder, R. R., in Survey, 61: 483-4. Dr. Reeder’s position has been chal 
lenged by several writers in Survey, 61: 824-5. 
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than in a family home, however suitable the latter may be. Again 
the human relation should be the determining factor. Reunion and 
the rebuilding of a broken home may take place after the insti- 
tution has prepared the children for self-support. 

(d) Following the careful social investigation of a dependent 
child, an interval for study and treatment before placement in a 
family home is frequently necessary. If the institution 1s ade- 
quately staffed and equipped for such expert work, it may thus 
serve a most useful purpose as a clearing house for determining 
what is best to be done. ‘ ; 

(e) If a child has been a repeated misfit in family placing, 
necessitating several changes from one foster home to another, the 
institution should be able to do a better job than successive family 
homes. el ‘ 

(£) Probably the largest field of usefulness for institutions 1s 
in the care of motherless children when there are no relatives 
available to help the father maintain his home. Widows’ pensions 
have been provided for fatherless families, but no provision has 
been made in any state for maintaining intact the families of 
widowers of limited incomes. They present almost a helpless fam- 
ily situation, and on account of the mutual relations of father 
and children, foster-home placing is not likely to prove satisfac- 
tory. Care in an institution, with father and children kept in as 
close touch as possible with each other, seems to offer prac- 
tically the only solution... . . A housekeeper, unless a relative of 
the widower’s family, is usually too expensive for the limited 
income of a working father, and even when this is not the case, 
the housekeeper solution is not likely to be satisfactory. Insti- 
tutional care is usually preferable. 

In contrast to these motherless children it may be said that 
children whose mothers are living and unable to provide for them 
by reason of poverty only should not be admitted to institutions. 
To do so relieves the state of its legally assumed obligations, 
retards progress in establishing adequate widows’ pensions, and 
deprives the children of their most precious heritage—mother- 
love and care. The children of widows who are physically, men- 
tally and morally able to function as mothers should not be 
admitted to an institution. This is a limitation upon institution 
work that should be universally observed. 

(g) Finally, there is still another function in child-welfare 
work that at least some of our institutions may assume. They 
may provide free maintenance and school training for children 
of two special groups: those of special educational promise and 
those too far below average mentality to profit by public-school 
training, all from families of widows, widowers, or with both 
parents living, but under such economic stress or poverty of en- 
vironment that they do not have a fair chance for development. 


Children’s Institutions 405 


There have been numerous criticisms of Dr. Reeder’s cri- 
teria. With reference to item (a) it may be pointed out that 
institutions often fail to provide for entire family groups, while 
foster homes sometimes meet this need. (b) After all it is the 
school rather than the home which provides the special training 
Dr. Reeder mentions. Acceptance or rejection of this criterion 
depends on whether one conceives of the institution as a board- 
ing school or as a home. (e) The child who has been a repeated 
misfit in foster homes—or in institutions, so far as that is con- 
cerned—clearly needs further study; it is by no means clear 
that an institution can solve his problems. (g) Children of su- 
perior ability and promise are precisely the ones who may be 
expected to make good adjustments in homes and communities. 
For them scholarships and loans seem much more appropriate 
than placement in institutions. Items (c) and (d) are rather 
generally accepted, while item (f) is one on which social 
workers disagree. 

Miss Taylor has suggested institutional care for several 
groups of children not mentioned by Dr. Reeder.® First, there 
are children “who need especial protection from their own par- 
ents or from publicity or notoriety in a court or other case.’’ 
Sometimes there is a child “whose emotional problem or make- 
up is such that he is helped to adjust by group life and institu- 
tion régime and discipline.” There are others with chronic 
physical disabilities which demand special training difficult to 
provide outside an institution. Fourth, there are certain delin- 
quent children “who after repeated trials in the community 
fail to conform,” or “who prove a definite menace at school 
or at play.” Miss Taylor would also recommend institutional 
care for those with marked mental abnormalities and those 
with certain physical ailments. 

Part of the confusion in such discussions as this arises from 
the fact that the various writers are not thinking in the same 
terms. Dr. Langer, for example, conceived Homewood Terrace 
as a home for “normal” children; Dr. Reeder evidently thinks 
of institutions as combining the functions of home and school ; 
while Miss Taylor has in mind specialized institutions serving 
children who deviate in various ways from the “normal.” 


® Nat. Conf. Soc. Work, 1924: 126. 
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Doubtless there is need for all these types, but obviously each 
must have a different basis of admission. 


4 Admissions and Dismissals. The day is not far past when 


“some institutions accepted almost all children who were brought 


to the door or left on the step. Some even went out and hunted 
up children to fill their dormitories. But today an increasing 
number of institutions are scrutinizing all applications care- 
fully to determine first the needs of the particular child and 
then the ability of the institution to meet these needs. This 
means that admission or refusal is based on a social diagnosis 
made by someone skilled in case work. Obviously such a diag- 
nosis must rest on facts pertaining to the child’s health, mental 
development, habits, family situation, and general background. 
This study of the child in his social setting may be made by a 
member of the institution’s own staff or, as in the case of Roy 
Daniels,8* by a children’s aid society, or, in a few cities, by a 
central application bureau. The details of organization are less 
important than the principle of thorough analysis of each case. 
In addition to the usual reasons for social diagnosis we have 
here the additional fact that “empty space in an orphan asylum 
is a brick-and-mortar appeal to move in.” 

The results that followed the employment of a social case 
worker by a southern denominational orphanage are indicated 
in the following table. In fourteen months 362 applications 
were received, but only tor children were accepted. However, 
the other 261 were not merely rejected, they were transferred 
to other agencies or adjustments were made within their own 
family circles. 

After the decision has been made to admit a child to an in- 
stitution the next steps are quarantine and introduction to the 
people and the routine of the house. 


Every child, upon entrance to 21 institution, should be isolated 
long enough to protect the other children and the adults from 
danger of contagious and infectious diseases. The new arrival 
may come from a dirty, insanitary home. He may bear in his 
clothing or upon his person malignant germs. He may be about to 
“come down” himself with measles, mumps, diphtheria, or some 
other “catching” disease. Upon arrival at the institution he should 
receive a hot bath, his clothing should be removed and be either 

®2 See Chapter XIX. 
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DISPOSITION OF APPLICATIONS FOR ADMISSION TO 
THE PRESBYTERIAN ORPHANS’ HOME, BARIUM 
SPRINGS, NORTH CAROLINA? 


Number of 
Children 
Applications withdrawn when applicants had a clearer under- 
Standincwol Onplanace mwrOl kasir ies -teietcisielleicls isielalencvels = ae 38 
Relatives ablevand. willing tovsuppottier. «tm. 4). mje). olen) 92 
Other agencies and institutions better suited to relieve the 
GN ps aes oped on Sticg.c 00 7 dooos nIOO EROS SOC 05 
Refused because children were sub-normal ...............- 7; 
Refused because children were over-age ...........-++-0-- 7 
Investigations not completéd ............cceeeesseeereees 22 
Motaltmotereceivie dsr al aceacicste eesrcpas cree ie orehe ele wielel cps 261 
Admitted or placed on waiting list...........ce cece e ee eeee 101 
Potaly appucatiOns 6 >= cla oaeieters es eiew s oi diocale wiwte eel oe wis 362 


burnt or disinfected as its condition warrants, and after clean 
clothing has been substituted he should be taken at once to the 
quarantine quarters to await the physician’s examination. He 
should remain in quarantine at least two weeks and leave only 
upon the order of the physician. 


The following suggestions are offered to cottage mothers 
in the institution maintained by the Hebrew Sheltering Guard- 
ian Society of New York. 


When the child enters the cottage on the first day, it is very 
important that the cottage mother should greet him very warmly 
and cheerfully, call him by his full name, and introduce the child 
to each of the other members of the cottage family group, and 
that then he be assigned his definite place in the dormitory, in 
the dining room and other places of the cottage so that he may 
know that he is immediately considered a full fledged member of 
the family with definite responsibilities, duties, obligations, and 
privileges. It will be well for the cottage mother to have a per- 
sonal and confidential talk with the child as early as possible 
and to keep close to the child until he becomes convinced that 
his welfare will be considered at all times. 

Acquaint the child with the general physical routine of the 
cottage life, and let him learn as quickly as possible what will 
be expected of him in the matters of neatness, cleanliness, order- 

°Child Welfare League of America, Bulletin, Jan. 15, 1928. 

” Richardson, C. S., Physical Care of Dependent Children in Institutions, 
Dp. 5. 
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liness, physical care of his body, care of individual articles of 
personal property, personal appearance, regularity in matters of 
diet, bathing, sleep and the prompt obedience of the simple but 
necessary rules and regulations of the cottage. 

Acquaint the child with the important and essential rules of 
the institution so that he may learn as quickly as possible, how, 
when and where to attend to certain specific duties required of 
him, and thus avoid any friction or misunderstanding with the 
heads of any of the departments of the Society at large. 

Encourage the child to keep up his warm contacts with par- 
ents, relatives or friends in the City. No matter what the causes 
were which led to the breaking up of the child’s normal home, it 
should be our duty to help to maintain those natural ties which 
existed before the child came to us, and to do everything in our 
power to assist in rehabilitating the natural home of the child, 
wherever possible. Cottage mothers should therefore advise chil- 
dren under their care to write letters to the folks at home as fre- 
quently as possible. Visits by parents or other relatives and friends 
to our children, and visits by our children to their relatives should 
be encouraged."? 


While the child is being adjusted to life in the institution its 
staff or that of some cooperating agency has the task of pre- 
paring a place for him after he leaves. Usually this means case 
work with his family, for “in two thirds of the cases the chil- 
dren in most institutions are returned to the same family group 
from which they came after an average residence of two or 
three years in the institution.” 1” That is, the child is institu- 
tionalized because something has gone wrong at home. In cor- 
recting the difficulty attention may have to be concentrated on 
the child himself or on the family as a whole, or more fre- 
quently on both. When the child is ready—in health, habits, 
and attitudes—to go home, and when the home is ready—in 
equipment, support, harmony, and understanding—to receive 
him, it is time for the second great adjustment. However, in- 
stead of relinquishing all interest in the child when he leaves 
its gates, the staff of many an institution will follow him 
for some time to see how he is getting along, to help him meet 
difficulties which arise, and to bring him back to the institution 
if need be. If legal custody is involved, this becomes essen- 

a Gia Sheltering Guardian Society, Manual for Cottage Mothers, 
a eae Jessica B., in What Dependent Children Need, p. 13. 
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tially a period of parole. But even if there is no question of 
authority, it is the part of wisdom to keep in close touch with 
children who have recently left the institution. If circumstances 
are such that the natural home cannot be used, it is the respon- 
sibility of the institution or some cooperating agency to find a 
suitable foster home in accordance with the procedure outlined 
in Chapter XX, and to help in making necessary adjustments 
until the child is adopted, married or of age. 

Types of Children’s Institutions. So far children’s insti- 

Ondions have been discussed as though they were all alike; and 
so, indeed, they are in many respects. But still they vary suf- 
ficiently to warrant their classification into a number of dis- 
tinct types. First of all, they may be divided according to the 
auspices under which they operate. There are public, or tax- 
supported, institutions maintained by cities, counties, and 
states. Then there are semi-private institutions controlled by 
churches, lodges, and other groups. This division also suggests 
the sources of financial support, although many private insti- 
tutions receive public funds either as a direct subsidy or as pay- 
ment for the care and training of particular children, and both 
types collect board, whenever possible, from parents or 
guardians. 

A second classification has reference to physical equipment. 
Most of the older institutions had large dormitories, dining 
rooms, and assembly halls, in great buildings which were mon- 
uments to architects and philanthropists of. bygone days. Chil- 
dren were handled en masse with little individualization or 
small-group life. Over against these “congregate’’ institutions 
there has grown up an increasing number of “homes” and 
“schools” “‘on the cottage plan,” like Homewood Terrace. 

Finally, we may classify institutions according to their func- 
tions as orphanages, receiving or detention homes, day nur- 
series, nursery schools, industrial schools, and institutions for 
handicapped children. 

The word “orphanage” is really a misnomer, because most 
of the children in such institutions have one or both parents 
living. However, the term does specify a place where children 
live for months or years in fairly large groups. They come be- 
cause of some disturbance in the home situation; usually death, 
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divorce, desertion, illness, or imprisonment, of one or both 
parents. An “orphanage” or “children’s home’’ may accept 
children of only one sex, of certain ages, of specific religious 
or fraternal groups, and so on. It may or may not demand 
legal custody. But in general, it tends to be a home and school 
for two or three years for children who will later return to 
their parents or other relatives. 

A receiving or detention home is a place where a child may 
stay a few days or weeks while information is being secured 
about him and a plan is being formulated. Here he may be 
given medical and psychological examinations; he may be ob- 
served at play, at work, and in the school room; he may be 
protected against interference by relatives or others; his pres- 
ence in court may be guaranteed. Such institutions as this are 
commonly maintained in connection with juvenile courts and 
children’s aid societies. 

A day nursery is a small institution for the care of young 
children while their mothers work. The youngsters are brought 
by their mothers in the morning and taken home at night. All 
sorts of people make use of day nurseries, but in general they 
seem to be most helpful to strong, healthy mothers of one or 
two children of pre-school age, who for some reason must earn 
their own living. Many of these institutions stop with mere 
physical care of the children; others offer kindergarten train- 
ing; and some undertake to teach the mothers various aspects 
of child care. 

The nursery school is much less a “parking place” for young- 
sters. It combines habit training, especially for “problem chil- 
dren,” with education for parenthood, and with research. Chil- 
dren come from families on all economic levels, and there are 
student assistants who are being prepared for their own future 
parenthood. The number of genuine nursery schools is still 
small, although the name is spreading rather rapidly. 

The industrial schools are mainly tax-supported institutions 
which receive children by commitment from juvenile courts. 
Presumably these children are “delinquent” and in need of 
“reformation”; but, as a matter of fact, every sort of child 
may be found here. These institutions differ from the others 
we have named in laying greater emphasis on safekeeping 
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and “discipline.” They have more locks and bars, and some- 
times look very much like prisons. 

Finally, there is a considerable number of specialized insti- 
tutions for children handicapped in mind or body—homes and 
schools for the feebleminded, blind, deaf, or crippled. All of 
these are educational institutions, except a few which offer 
little more than custodial care. 

Plant and Equipment. The physical equipment of these 
institutions varies greatly. Receiving homes, detention homes, 
day nurseries, and nursery schools usually occupy modest build- 
ings planned to accommodate a small number of children and 
their attendants. Day nurseries are often conducted in social 
settlements or neighborhood centers, but the others usually 
have independent establishments. At their best they are simple, 
but attractive, fire-proof buildings, with facilities for exam- 
inations, simple medical and dental treatment, elementary school 
work, play both indoor and outdoor, feeding, and resting. 

Because the children stay longer and in greater numbers the 
equipment of “orphanages” and industrial schools is usually 
more extensive. A relatively large tract of land is needed for 
the various buildings, gardens and playgrounds. In a “modern” 
institution the children are housed in separate dwellings with 
living room, playroom, dining room, kitchen, lavatories, bed- 
rooms for three or four children each, and a small suite for 
the house “father” and “mother.” Furnishings are in good 
taste, but not expensive. Books, toys, victrola, radio, and pic- 
tures are provided as in the home of an artisan or small busi- 
ness man. Each child has definite places for his own toilet 
articles, clothing, toys, and other personal possessions. Besides 
the cottages there are service buildings for administration, hos- 
pital and isolation, gymnasium, perhaps school, garage or 
barns, heating plant, and laundry. Somewhere places for pets 
are provided. The whole establishment is so designed as to sur- 
round the child with comfort, convenience, and beauty, without 
creating a taste for things which he will be unable to have in 
later life. 

Life in a Children’s Institution. Every household must 
have a measure of routine in order to reduce friction, misun- 
derstanding, and wasted energy. When from 25 to 200 people 
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live together the necessity for fairly definite programs of work, 
rest, and play is greatly increased. However, even here this can 
easily be overdone, With fixed hours for rising, meals, school, 
work, and retiring, the rest of the program may be left rather 
flexible. | 

Some members of the staff must spend most of their time 
looking after the children’s physical welfare. There are menus 
to plan, baths to supervise, clothing to wash and mend, periodic 
examinations to arrange, sick children to nurse, and health 
habits to teach. Someone must assign the tasks whereby boys 
and girls help with the institution housekeeping and learn to 
sweep, wash, cook, make beds, and acquire a sense of respon- 
sibility. Someone must be responsible for playtime, planning 
games, encouraging shy children, settling disputes, seeing that 
toys and apparatus are in order, leading group singing, direct- 
ing pageants, and many other services. Another set of tasks 
pertains to economic training, the management of earnings, 
allowances, savings, and purchases. Then there are the prob- 
lems of “discipline,” correcting conduct which interferes with 
other people, creating new interests and ideals, developing 
group loyalty. Often it is possible and wise to develop a con- 
siderable degree of self-government. 

In the matter of schooling there is diversity both of opinion 
and of practice. Some institutions maintain their own schools, 
others send all children out; some have school for younger 
children, but send out those who are ready for higher grades; 
others have public school teachers sent to them. On the ground 
that many children are in institutions because of their need 
for special care and training it may seem wise to have a school 
on the grounds. But in view of the facts that children suffer 
from isolation and that later they will return to the larger com- 
munity, there is much to be said for the public school. As a 
matter of fact, circumstances alter cases, but if the problems 
which the children present are not too serious, if they can go 
out to school without being a marked group, and if the equip- 
ment and personnel of the school system are adequate, the 
advantage appears to lie with schooling away from the institu- 
tion. 

But, after all, the purpose of all these “arrangements” is to 
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aid in redirecting behavior, developing character, and promot- 
ing a wholesome balance of interests and activities for each 
child in his particular social setting. This means that personal 
influence is more significant than any detail of equipment or 
routine. The most important part of the institution’s work is 
done through the informal daily contacts between the adults on 
the staff and the children who are their wards. But its results 
are not secured through sermonizing, fault-finding, threaten- 
ing, or punishing. They are brought about rather by under- 
standing, suggestion, encouragement, and wholesome living to- 
gether. In all this members of the staff often make use of older 
boys and girls in the institution who act as “big brothers” and 
“big sisters”; they utilize such organizations as Boy Scouts; 
they cooperate with relatives and friends outside, they encour- 
age the keeping of pets.?? 

In some institutions great stress is laid on religious instruc- 
tion and worship. Under wise direction and leadership this un- 
doubtedly contributes greatly to the changing of ideals and 
habits. The religious ceremonies and teachings may aid in the 
development of courage, ambition, stability, unselfishness, loy- 
alty, and appreciation of beauty. But the ritual and the sermon 
may actually hinder the child’s personal growth if they are un- 
interesting and poorly presented. It is exceedingly important 
that his religious leaders be understanding adults who offer 
religion at its best, free from superstition, dogma, and insist- 
ence upon non-essentials. 

Personnel and Administration. Most institutions have 
boards of trustees who hold title to the property, determine 
general policies, select the superintendent, raise money, and 
perform a variety of other functions. Sometimes they have 
committees or individual members who undertake to handle de- 
tails of hiring employees, purchasing supplies, repairing cloth- 
ing, and other items of institutional housekeeping. Not infre- 
quently their activity takes the form of espionage or meddling. 
At the other extreme, they rarely visit the place and scarcely 


1+ is obviously impossible to give in brief space anything like an ade- 
quate picture of the lively give-and-take between adults and children which 
constitutes the most important part of institutional life and work. For 
such a picture the reader is referred to Drucker and Hexter, Children 
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know its general policies, much less the details of its adminis- 
tration. A more wholesome situation is one in which ultimate 
responsibility rests with the board, whose members are intelli- 
gent advisers of the staff, but who wisely leave the actual ad- 
ministration to the superintendent and his associates. 

Within the institution selection of helpers, division of labor, 
and delegation of authority are among the superintendent’s 
most important and most difficult tasks. Because salaries are 
usually low, hours on duty long, vacations short, and respon- 
sibilities great, it is not easy to build up a staff of high-grade 
persons. The employees of some institutions might well be de- 
scribed as “misplaced policemen and washwomen.” “After a 
superintendent has done his best in the choice of associates,” 
one institution head says, “I believe that the great and impor- 
tant step of the chief executive of an institution is to grade and 
classify his vested authority among his assistants in such a 
manner that to all appearances he, the superintendent, is exer- 
cising no authority at all.” ; 

Among the functions to be performed by members of the 
staff are those of “house mother,’ and “house father,” dieti- 
cian, nurse, recreation leader, gardener, liaison officer, record 
clerk, purchasing agent, and teacher. These duties may be vari- 
ously combined, depending on personal abilities and the number 
of employees. But each person on the staff, no matter what his 
official position, is primarily chosen to help in the personal 
development of boys and girls. Hence his character, poise, re- 
finement, and professional spirit are no less important than his 
technical skill. 


CHAPTER XXVI 
HOMES FOR THE AGED 


In Chapter VI it was shown that in the ’nineties the alms- 
house was the main provision for unfortunate old people in 
the United States. It was an institution that rarely reflected 
credit on the community that maintained it. It was usually the 
county or town dumping ground for all sorts of maladjusted 
folk—crippled, insane, feebleminded, vagrants, unmarried 
mothers, homeless children, and poverty-stricken old people. It 
was ordinarily run by a political appointee who might be a 
fairly good farmer, but who seldom knew anything about insti- 
tutional management; often he was a “hard boiled’ office 
holder, interested in little besides drawing his own salary. The 
buildings were either dilapidated farmhouses or unattractive 
brick. barracks, located with little reference to convenience. 
There was a minimum of provision for medical care, recrea- 
tion, or suitable occupation. Of course, “inmates” who were 
able to be about were expected to help with the chores and odd 
jobs about the house, but there was no systematic effort to 
provide interesting and profitable tasks for the old people. 
Unfortunately these conditions still obtain in many localities at 
the present time, but elsewhere the tide is turning. As a sample 
of changing conditions we present the following excerpt from 
a recent report by the California State Department of Social 
Welfare.* 


HOW CALIFORNIA COUNTIES CARE FOR THE 
NEEDY AGED 


California, fortunately, is so young a state that it has escaped 
many of the unhappy names and conditions which older com- 
munities have attached to county institutions and housing for the 
aged poor. The terms, “workhouse,” “poorhouse” and “‘poor- 

1“O1d Age Dependency,” pp. 20-23, California State Printing Office, 1928. 
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farm” never have been applied to these California institutions ; in 
some districts the name “almshouse” was used in early days but 
that, too, is now obsolete. In a new community which had the 
opportunity to begin where older civilization had just arrived after 
years of weary struggle, there were no disgraceful buildings or 
traditions to clear away. California had no public institutions until 
some of the old pioneers of the gold rush days began to break 
down; the first buildings for shelter of these unfortunates were 
called “‘county hospitals’ and it is by this name that they have 
always been known. They are really old people’s homes with med- 
ical supervision. It is only within the last twenty years that the 
county institutions have become medical hospitals in the modern 
_ meaning of the word. There are now in California some of the 
finest and best equipped modern hospitals in the country, main- 
tained as county institutions for the medical and surgical treat- 
ment of those who are unable to pay for care in a private hospital. 
The development of public health education, health centers, diag- 
nostic clinics, treatment clinics and training schools for nurses 
under public control is closely connected with the higher standards 
in county hospitals. One result of this spirit of growth has been 
the tendency to separate the sick from the aged in county insti- 
tutions, much to the advantage of the aged. Even in counties where 
there is not actual division of administration, there is usually pro- 
vision for segregation in wards or floors, so that the old people 
may come and go without being depressed by the sights and sounds 
of sick patients. 

No children are supposed to be in the county hospital except 
for observation or medical treatment ; county detention homes are 
provided for temporary housing of homeless children. Criminals 
are not sent to county hospitals except for medical care; insane 
and feebleminded are not detained in the quarters occupied by 
the old people. In the newer institutions, there is separate housing 
of the senile aged; this, however, is not done in every county. The 
mingling of senile dementia patients with normal ‘old people is 
one of the unsatisfactory features still to be corrected. 

Many of the county homes compare very favorably with 
private homes for the aged. In what private home could an inmate 
receiving free care go away for the summer months and have his 
room reserved until his return? This is done in some of the rural 
county hospitals in the mountains of California. Old prospectors 
are restive in the spring and the doors of the county institution 
swing both ways; a weatherbeaten old “burro” is driven up, the 
pick and pan loaded on his patient back, and with many wavings 
of farewell to the old men left behind the old mountaineer goes 
off to “earn his keep” till the autumn rains drive him back to the 
shelter of the “winter boarding house’—the county hospital. 
There are vacant beds in some institutions of the mountain coun- 
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ties. The population of these counties is not increasing and the 
old men are passing. 

In the San Joaquin and Sacramento valleys, on the contrary, 
the county homes and hospitals are filled to overflowing. In t vo 
of the central counties, on the day of visit, there were beds on 
the porches and the county officers were considering a plan for 
“boarding out” some of the applicants who could not gain ad- 
mission. In most of the large counties there is such a demand for 
beds that only the sick or disabled can be admitted. The result is 
a tendency to give out relief to an increasing number of old people 
outside the institutions. 

Los Angeles County maintains an extensive and well equipped 
institution for the aged out at the County Farm, while the county 
hospital in the city is crowded with patients and anxiously await- 
ing the completion of the new 1600-bed hospital now in the course 
of construction. The farm really is a combination of three in- 
stitutions and is an instance of remarkably good management and 
efficient personal service. The segregation of the old people, by 
their needs, into (1) the infirmary, (2) the psychopathic depart- 
ment and (3) the general home, makes for the best interests of 
all. The population on the day of visit was 1800, with very few 
vacant beds. 

San Francisco County has just erected a new building for the 
homeless aged poor, which carries over its imposing entrance 
the name “Laguna Honda Home.” In the same grounds is the 
hospital building for aged chronic patients. This whole insti- 
tution is entirely separate from the downtown county hospital 
for medical and surgical patients. The modern conveniences of 
the home as well as its spacious comfort and beautiful location 
make it a desirable shelter for those who have no other home. 
Occupation is one of the features stressed by the superintendent 
of the institution and the advantages of this system both to 
the institution and to the old people themselves ar2 apparent. The 
population of Laguna Honda Home on the day of visit was 1560. 

Alameda County two years ago opened a magnificent new medi- 
cal hospital in the city of Oakland, leaving its former county 
hospital buildings at San Leandro for the housing of chronic 
patients and homeless old people. Both institutions are now filled. 
The home at San Leandro, now known as Fairmont Hospital, 
is so crowded that it has a waiting list of aged applicants for 
admission. One of the unique features of this institution is the 
“industrial department” where the old men make toys, baskets 
and other articles which are sold on orders; and where workers 
are busy in the cobbler shop, the tailor shop, the mattress shop, the 
machine shop, the canteen where special comforts may be pur- 
chased, the laundry and other activities. The workers there could 
not earn a living on the outside because they are partially dis- 
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abled by age or sickness and unable to work full time. But they 
are so eager to be busy and earning something that the shops have 
therapeutic as well as business value. The average daily popu- 
lation of the institution is 720. Only 280 are able to take any 
part in the industrial activities. The rest are bed patients or too 
feeble to be allowed any exertion. 

San Diego County is one of the progressive counties which 
have separated the care of the aged from the care of the sick. 
Edgemoor Farm houses all the homeless old people except about 
fifty who are bed patients in the chronic ward at the General 
Hospital. The senile aged are in special quarters quite apart from 
the other old people. The farm is attractive and well managed; 
the care and food are excellent. The population of the farm is 
217 aged persons. 

Fresno County was one of the first in the state to furnish a 
separate building for the care of its old people as distinct from 
the sick in the hospital. A county building which had been used 
previously as an orphanage was remodeled for the housing of 
the homeless aged and is now known as the Old Peoples Home. 
It is not too far from the hospital for ready transfer in case 
of sickness. While the building is well kept and has some attractive 
features, it is not satisfactory for its present use; the stairs that 
were climbed so nimbly by children’s feet are somewhat steep 
for feet that have trod three score years and ten, and the large 
dormitories are not as well suited to the broken slumbers of the 
aged as smaller rooms would be. All the institutionally housed 
aged are at the Old Peoples Home except those who are bed 
patients at the General Hospital. The General Hospital is so 
crowded that beds are set on the porches. The Old Peoples Home 
is filled to capacity and unable to accommodate all applicants for 
admission. An effort is made to have the county welfare de- 
partment find boarding places for some of the aged applicants 
and to put others on the outrelief list. Fresno County is giving 
excellent service to its sick and aged poor but in sadly inadequate 
buildings. The population of the Old Peoples Home was 110 [at 
the last report]. 

Forty-seven county institutions combine the care of the sick 
and aged under one administration. San Joaquin County has per- 
haps the best provision for the care of aged in the group of 
combined institutions. Here the buildings for the aged are new 
and well planned with small wards, a number of private rooms, 
easy inclines instead of stairs, separate dining rooms and large 
reading rooms as well as an assembly hall for entertainments. 

Mariposa County, which has but five institutional patients, 
boards them in the hospital of a neighboring county at an agreed 
payment for their care. The cost of administration for an insti- 
tution to care for five old people would not be justified; in this 
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county it would involve also the cost of building, as there is no 
suitable county hospital building in Mariposa. 

Owing to the growing tendency in counties to extend outrelief 
to the old people who are physically able to care for themselves 
in their own homes or who have relatives or friends to look after 
them, the institutional group is becoming more and more a se- 
lected body of persons who are physically, mentally or socially 
incapable of living away from institutional or nursing care. From 
personal observations, during this survey and from information 
given by doctors, nurses and superintendents it is estimated that 
not more than 5 per cent at the most and in some institutions not 
more than I per cent of the inmates could live comfortably out- 
side the county hospital on an income of $30 per month. This 
income will not provide nursing care. It is difficult to find a private 
boarding place for old people at $30 per month. 

The greatest increase in the population of the county hos- 
pitals, at the present time, is in the medical and surgical wards 
and in the newer psychopathic wards which are being added to 
all the institutions in all the large counties. 

If present indications continue, the “county hospital” in Cali- 
fornia will soon be a hospital in fact as well as in name, caring 
only for physically and mentally sick patients; with a separate 
and distinct “Home” department for old people who are homeless 
or suffering from chronic ailments and who cannot be cared for 
adequately outside of the institution. 


In addition to public institutions many old people’s homes 
are maintained by churches, fraternal orders, and other groups. 
While some of these are for the penniless aged, most of them 
are relatively expensive. A good example of a moderately priced 
private institution is the Home for the Aged in Kalamazoo, 
Michigan.? 


The single building which constitutes the Home was constructed 
and opened in 1925, and accommodates fifty people. It is a pleas- 
ant, three-story brick structure with sun porches and airy living 
rooms situated near the edge of the city in a good residential 
neighborhood and on a main street that leads into one of the 
important state highways. The institution is a semi-charitable 
one, controlled by the Reformed Church, but although it depends 
almost entirely upon Hollanders for support it has no restrictions 
relative to nationality, religion, or place of residence. During the 
four and one-half years the Home has been in operation not 
more than fifty per cent of the inmates have been Dutch. 


* Description based upon personal observation and interviews with the 
acting matron and the President of the Board, Mr. Ralph Kooi. 
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The rooms are fair-sized and well furnished and lighted—much 
like modern hotel rooms. Most of them are single, but there are 
a few double rooms for married couples, and occasionally it has 
been necessary for two of the old people to share a room for a 
short period. The minimum age for entrance is sixty-five. Only 
in one instance has a member left at the end of the three months’ 
probationary period, and that was at the request of the Board. 

There is a common dining room for all the residents. The food 
is well cooked and served on clean, oilcloth covered tables in thick 
white china. An attempt is made to have the food and service as 
nearly as possible like that to which the old people have been 
accustomed. The women who are so inclined help in the dining 
room and all residents look after their own rooms except when 
they are ill. The institution provides medical care in case of 
illness and reserves the right to send members to the hospital if the 
physician in attendance advises it. All hospital expenses are borne 
by the Home, which also pays funeral costs. 

The financial arrangements are agreed upon by the Board and 
the applicant in each individual case after conference, and the 
attempt is made to have every one bear as large a proportion of 
his cost to the institution as he is able. The minimum price, how- 
ever, is three hundred dollars annually, or a thotisand dollars 
cash settlement, to cover all expenses from admission to death. 
The difference between the amounts paid by the members of the 
Home and the cost of operation is raised by private subscription, 
appropriations from the churches, income from socials, and the 
like. The original capital investment for the construction of the 
building was made by the Reformed churches and certain indi- 
viduals. On the whole, the Home for the Aged seems a very 
pleasant and satisfactory retreat for old people of the community 
who for some reason cannot be cared for by their children or 
relatives. 

The daily routine in the Home is simple enough. The old 
people are awakened by a gong at 6:30. They dress, and at 
7 oclock breakfast is served. After breakfast the old men smoke 
their pipes and take their “constitutionals” out-of-doors, if the 
weather permits, or on the sun porch if it is inclement. The old 
women help with the bed making and the dishwashing. During 
the morning the men play games, read, “swap” stories, dig in the 
garden a little or go walking as they wish. The old ladies sew, 
knit and gossip. After lunch comes a lull when naps are the gen- 
eral order of the day. Visitors usually drop in, and the matron 
is free for chats or to be sociable in other ways. The “help” are 
middle-aged women of the same general class and background as 
the old folks of the Home and the preparation of supper is there- 
fore a social affair. Afterwards comes a little more smoking, a 
little more reading and chatting, and bed. Each day is like every 
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other, varied only by the weather, an occasional visit or enter- 
tainment, and the weekly religious service, which is held by min- 
isters from all the evangelical churches in rotation. 


The Problem. These two types of institutions represent 
the main provisions made for the care of the dependent aged 
in this country. The almshouse or public home takes care of 
the vast majority. Approximately half the “inmates” of the 
almshouses are more or less infirm and helpless old people. De- 
spite other methods employed to care for this group of the pop- 
ulation, institutionalization remains the principal one. Where 
the aged person has no relatives and boarding out in a private 
family is not feasible, life in a public or private home is neces- 
sary to prevent isolation and demoralization. But it need not 
carry too great a stigma, particularly if combined with some 
form of old age insurance or pensions. When, too, on account 
of infirmities or disabilities special care is needed it may best 
be provided in an institution. The scientific care of the aged 
under such conditions is one form of institutional social work 
as defined in the preceding chapter. The case work job with 
such clients is not usually rehabilitation and placement as with 
defectives, children, and delinquents, but rather their perma- 
nent adjustment to large-group life so that they may be happy 
and contented. 

Extent, Causes, and Nature of Old Age Dependency. 
Statistics on old age dependency in the United States are not 
very accurate or complete, although in recent years, due to an 
increased interest in the problem, a number of important and 
thorough investigations have been made in several states. The 
number of the aged in the general population has steadily in- 
creased as is seen by the following table: 


INCREASE IN THE NUMBER OF THE AGED. 
Sixty-five and over. 
Percentage of the 


Year Total Population 
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Most persons, on attaining this age, have given the country 
some forty-five years of service. Their number has been in- 
creasing by approximately 100,000 each year, until it reached 
the estimated total of five and one-half million on January 1, 
1926. About 27% of this group are foreign-born. Approxi- 
mately one-half are women. As the average person of sixty- 
five may still expect twelve or more years of life, the problem 
of his support is a serious one. 

For the United States as a whole approximately one out of 
three or from 1,800,000 to 2,000,000 persons reaching sixty- 
five are dependent upon relatives or strangers. According to 
Lucile Eaves,’ nearly one in every four Massachusetts citi- 
zens when he becomes sixty-five requires aid, as almost one- 
half have incomes of less than $300 annually. About 15% re- 
ceive support from public or private agencies. The low earning 
power and consequent need of the aged of Pennsylvania was 
shown in the Report of the Pennsylvania Commission on Old 
Age Assistance in 1925. According to this report approxi- 
mately 80% of the aged were receiving under $1,100 per year; 
29% earning between $14 and $20 a week; 14% less than 
$12 a week; while 37% earned nothing.* 

Traditionally idleness and thriftlessness during the earlier 
years of life were considered the main causes of the poverty of 
old age. Numerous studies of incomes in recent years, how- 
ever, have shown conclusively that no such simple ethical ex- 
planation is valid. Investigations such as those cited below 
indicate that for the average man or woman in industry saving 
for old age is well-nigh impossible. The explanation of old age 
dependency is largely economic: low wages, unemployment, 
strikes, and business failures are mainly responsible. Physical 
and mental disability, and the decreasing size and solidarity of 
the American family are two other important causes. But the 
mere financial dependency of the aged is not the only aspect 
of the problem. Due to a lack of normal family connections, 
isolation, insecurity, loss of former occupational contacts, and 
a feeling of futility engendered by inactivity, they tend to be- 

3 Faves, Lucile, “The Aged Citizens of Massachusetts,” Survey, 55:554- 


555, 1926. 
* Epstein, A., “Challenge of the Aged Poor,” Nat. Conf. Soc. Work, 1925; 


328-334. 
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come maladjusted emotionally. Any program for the proper 
care of the old must take the total situation into account. 

The problem is far more serious than the small amount of 
discussion (until very recently) would indicate. Increasing 
nuinbers in the upper age groups of the population, due to the . 
immigration of adults and a lowered death-rate, a rising 
standard of living which makes saving difficult if not impos- 
sible, and the increasing tendency on the part of industry to 
scrap its workers at fifty or even forty-five because of greater 
demands for speed and specialization, have made the problem 
one of the first magnitude socially. Remunerative work for the 
old is daily more difficult to secure. Employers are apparently 
unwilling to face the responsibility of providing for aged 
workers when the time for retirement comes, and hence get 
rid of them before this time or avoid employing them. Thus 
the aging worker faces a triple problem; to prepare for an 
old age whose length medical science has increased, with sav- 
ing made well-nigh impossible by the standard of living, and 
with the prospect of being laid off long before he has reached 
the limit of his productivity. The following case of “Nora 
Brown,” a widow, age fifty-five years, illustrates several phases 
of the problem. She has worked as a machine operator since 
she was sixteen, likes the people in the factory, and is welcomed 
by her married children as long as she can support herself. 


She is discharged, kindly, but finally, because of a change of 
supervision bringing in the idea that workers over fifty are not 
efficient at such work. She has enough saved to last through if 
she is extremely careful, but she wants to work. Her social life 
has gone with her industrial life. She was a strong, capable, in- 
terested, happy worker. She is, overnight as it were, changed into 
a disappointed, indifferent, unhappy old woman with nothing 
to do.® 


Types of Institutions for the Aged. Institutions for the 
aged may be classified as public and private. Under the former 
are included the almshouse and poorfarm, military and naval 
homes, the county hospital for the aged sick such as those in 
California, and state institutions. Private homes are religious, 
fraternal, occupational, racial and the like. Some of these are 


° Gilbreth, Lillian M., “Scrapped at Forty,” Survey, 62: 400, 1929. 
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excellent, but most of them are closed except to a small per- 
centage of the aged who can afford to purchase a place in one 
of them. 

The poorhouse is pretty much what it was in Warner’s 
day. The percentage of the aged in such institutions is steadily 
increasing, although the absolute number is not large. Accord- 
ing to the census report © there were on January 1, 1923, less 
than 42,000 persons sixty-five years of age and over in alms- 
houses, who were being maintained at a per capita cost to the 
county of from $400 to $500 a year. The reconstruction of the 
almshouse has been long delayed, but at last the problem is 
receiving the attention of professional students and social 
workers. A number of valuable suggestions have been made 
and some significant experiments are in progress. The main 
reforms needed include expert and efficient administration, 
classification and segregation, modification of physical struc- 
ture, limitation of admission to the aged and infirm, location 
nearer population centers, enlargement of the area served by 
the almshouse to include a number of counties, close super- 
vision by a state board of control, correlation with other agen- 
cies and institutions, improvement of the general tone or atmos- 
phere, and skilled attention to individual physical and 
emotional needs. 

The cottage system has been tried successfully in a number 
of places. For example, the District of Columbia almshouse 
and the Cleveland poorhouse are both constructed with de- 
tached wings, or buildings. Such an arrangement facilitates 
the classification and segregation of inmates for the purpose 
of specialized treatment. This plan can be followed, of course, 
only where the institution is relatively large and serves a num- 
ber of counties. Another tendency is toward converting the 
almshouse into a hospital for the infirm or chronically sick 
aged. Recent Boston studies of old age dependency and sick- 
ness have shown the inadequacy of the present hospitals to care 
for chronic aged cases. More institutions similar to the one 
described below are needed. Preferably such almshouse-hospi- 
tals should be relatively large and under direct state control 
or supervision. 

° Paupers in Almshouses; 1923. Bureau of the Census, 1925. 
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Almshouse is owned by the city and is situated . . . about ten 
minutes’ walk from the East Main Street line of electric cars. 
One hundred and sixty-two acres of land are included in the 
property. . . . Superintendent, Angus P. Thorne, who is also 
superintendent of the City Charities Department. Daily average 
number of inmates 245. ... A considerable staff of paid em- 
ployees is maintained, including 16 nurses and attendants, resident 
doctor, druggist, and paid help in the kitchen and laundry. 

The Bridgeport Almshouse is run entirely along hospital lines, 
there being three wards for sick women, two wards for sick men, 
and a psychopathic ward each for men and women. In addition 
to the adults in the main building an average of about twenty 
children are cared for in the Margaret Ford Cottage which is 
situated on the same grounds. The group of buildings erected for 
the almshouse was first occupied July 1, 1916, and is called the 
Hillside Home. The institution is a model of its kind, arranged 
on the group plan, with separate pavilions for the different classes 
of inmates, connected with enclosed corridors. The buildings are 
two stories in height, of brick and stone, fireproof in construc- 
tion, and all departments are equipped with the best modern ap- 
paratus and furnishings. 

A dietitian is employed in connection with the institution and 
as a result, a greater variety of food is provided for the inmates 
at a lower cost. All of the bread and milk used in the institution 
are provided from its own bakery and dairy and in addition, a 
large quantity of milk is distributed to other city departments. 


In other states some of the almshouses have been made over 
into boarding homes, where under certain conditions the appli- 
cant for admission pays a nominal charge. The very appropri- 
ate suggestion has been made that the large, district, state 
supervised almshouses of the future should have social service 
departments analogous to those of the state hospitals for the 
insane. One of the duties of the social worker of such a de- 
partment would be that of securing histories of all applicants 
for admission. On the basis of the facts thus available the 
applicant might be accepted and properly classified, or referred 
to another institution in case special treatment were needed. 
Still another function of the social worker might be to assist 
those aged persons who after a period in the institution might 

™ Report of the Department of Public Welfare, State of Connecticut, 
1927, p. 128. 
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be turned over to relatives who had been discovered and had 
consented to receive them. Or, others might be boarded out 
when a satisfactory home for them could be found. Either 
of these plans would articulate nicely with a pension or insur- 
ance scheme. 

Admission Policies and Practices. Very few old people 
really want to live in institutions, whether public or private, 
and most of those who finally go to a county farm or old 
people’s home do so only after having shunned it as long as 
possible. This means that application is usually made by aged 
persons who turn to the institution as a last resort, or by rela- 
tives who want to “get rid of them.’ Of course, there are 
some elderly people who have no relatives, others whose kins- 
men are really unable to care for them, and still others whose 
physical or mental condition makes them unfit for life outside 
an institution. These facts make the problem of admission very 
different from that in a children’s institution. 

In most cases applications for admission to a county farm 
or almshouse are made directly to the county commissioners 
or supervisors. They, of course, make no real study of the 
situation, but take action on a “common sense’’ basis, or, all 
too often, in accordance with prejudice, “pull,” or demands 
for economy. However, in an increasing number of localities a 
genuine case study is made by a trained social worker employed 
by the county or by a cooperating private agency. An effort 
is made to determine the physical and mental health of the 
applicant, personal habits, economic status, the ability and 
willingness of relatives to help, and general relationships to 
other people. In the light of this information the following 
questions are answered: Is it wise for this person to live alone? 
With relatives? In a private boarding home? In an institution ? 
What boarding homes or institutions are available? How can 
the plan be financed? In this way public institutional care of 
the aged becomes an integral part of a larger program. 

Most of the private homes for old people limit their “in- 
mates” or “residents” to persons of specific religious or fra- 
ternal affiliations, to persons who have lived a long time in a 
particular community, or to members of one sex or of a given 
racial group. In addition, as noted above, there are usually 
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financial conditions to be met. Frequently a flat payment of 
several hundred or even several thousand dollars is required, 
and all property must be turned over to the institution; or 
certain monthly payments must be guaranteed. But in a grow- 
ing number of instances arbitrary restrictions have been aban- 
doned and homes for the aged are linked up with case work 
agencies, which make such studies of applicants as were indi- 
cated above. 

Because the change from home to institution means in- 
evitably an upsetting of long-established habits, and because a 
stigma attaches to most institutions, it seems appropriate that 
the institution should be frankly a place of last resort. ( This 
does not mean, however, that it should be devoid of physical 
comfort or of kindly personal ministrations.) But there seems 
little likelihood that old people’s homes can be eliminated. 
There are many elderly persons whose physical or mental con- 
dition, whose personal habits or general “cantankerousness”’ 
render them unfit for life in any domestic situation which is 
available. The social work task in these cases is to induce 
“patients” to accept institutional care and to help them adjust 
to large-group life. Because the old folks are more often 
coerced than persuaded, a difficult problem confronts the Home 
to which they go. 

One superintendent of a large county farm met the situation 
in this fashion. He made it a practice always to meet the bus 
which brought new “guests” out from the county-seat town. 
Most of them were old men who needed a shave and a bath; 
so, after greeting them cordially, the superintendent personally 
shaved them and supervised their cleaning up, all the time 
“Jollying them along” and telling them some of the things they 
needed to know in order to be comfortable and happy. 

Old People Who Come to Institutions. This task of 
making the old folks comfortable and happy is not always easy ; 
it can be performed successfully only if the staff have some 
appreciation of their guests’ backgrounds and personalities. 
These naturally vary to an almost infinite degree, but certain 
characteristics occur with sufficient frequency to deserve special 
mention. 

Probably the majority of old people hate to “let go.” Not 
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only have they formed habits which involve certain activities 
and relationships, but their sense of usefulness, their pride, 
and self-respect rest on their occupation and their place in the 
life of family and community. When to this natural disinclina- 
tion to “give up” is added the necessity of accepting charity 
and entering an institution they are likely to become resentful 
or morose. Even when this hardship does not come to them 
“they are usually quite set in their ways, decidedly opinionated, 
free to criticize, jealous of their rights.” § 

Francis Bardwell, who has been for twenty years inspector 
of almshouses in Massachusetts, has set forth in a discerning 
way those personal traits which staff members of an institution 
for the aged should expect to encounter. First of all, old people 
love little children and the necessary separation from their com- 
panionship is likely to be a real hardship. Old folks are usually 
independent. ‘““To them the younger generation is still a genera- 
tion of infants; suggestions from it are not solicited and advice 
is seldom willingly followed.” Old people crave attention. 
“They resent the least slight, strive for selective recognition; 
want to become known because of some characteristic, or some 
incident in a past life that sets them apart from others.” Nat- 
urally these folks are interested in the past. Usually they are 
devout; they desire peace. Many of them dread mental deca- 
dence. “Almost invariably people who attain great age seem 
reconciled to passing.” 

Even in a county poorhouse the “inmates” do not come from 
any single element in the population. Here you will find a for- 
mer judge alongside a village ne’er-do-well, an unmarried 
woman whose life has been devoted to the care of her failing 
parents next door to a wandering prostitute. What they all 
share is loneliness and poverty. In the private institution pov- 
erty is not always present, but there is usually a separation 
from friends and kinsmen through death or alienation. 

Life in a Home for the Aged. Daily activities in homes 
for old folks are apt to be pretty much alike whether the home 
is public or private. Single rooms enable the resident to main- 


* Bardwell, Francis, The Adventure of Old Age, p. 12, Houghton, Mif- 
flin Co., 1926. The remainder of this section is based largely on Bardwell’s 
discussion. 


Homes for the Aged 429 


tain some privacy and to store his few possessions and sou- 
venirs of the past. Where old couples can be kept together their 
life is far more satisfactory and happy. Since old people are 
anxious to “keep going,” worth-while activities should be pro- 
vided. Illustrations of occupations provided by various institu- 
tions have been given in the cases described in this chapter. 
The women will naturally assist in the house work. The old 
men, while incapable of full-time work, should be given inter- 
esting, industrial or agricultural employment, which not only 
increases the revenues of the home but makes for the mental 
health of the residents. Various types of recreation are pos- 
sible: radio, occasional entertainments and _ socials, reading, 
walking, gardening, conversation with visitors, including mem- 
bers of the families of the old people, attending church, knit- 
ting, making baskets, and similar light occupations. In such 
homes rules and regulations should normally be relaxed and a 
maximum of individual freedom permitted. Informality and 
friendliness should characterize the relationships between the 
staff and the residents and give the institution the atmosphere 
of a real home, 

Housing and Physical Equipment. Modern develop- 
ments here have involved two departures, as already indicated : 
(1) the cottage system is being substituted for the large single 
building in many places, and (2) those old people who are 
more or less normal and active are being housed separately 
from those who are medical and surgical cases. Special hospital 
buildings or wings should be provided for the latter. 

Housing of the dependent aged, however, is on the whole 
woefully inadequate, even in the case of private institutions. 
A recent report of the New York City Welfare Council showed 
13,000 aged in 82 homes in the city with a waiting list of 
6000. In attempting to meet this situation the New York 
Association for Improving the Condition of the Poor is plan- 
ning to spend $67,500 for the care of the aged in their own 
homes. 

In addition the Association has established four interesting 
institutions for this group. (1) The Crawford Shops provide 
work for ninety old people who found they could not “keep up” 
in modern industry. (2) Sunset Lodge is an attractive summer 
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vacation home for the old. (3) Ward Manor is an 800 acre 
estate which serves as a home for seventy aged workers who 
have retired. (4) The newest project is an apartment house 
for decent old people who are still working. It is to be a build- 
ing of six stories with accommodations for sixty-five, and a 
roof to be utilized for recreation. Couples as well as individuals 
will be admitted. The first floor is to have a sitting room, cafe- 
teria, and quarters for the house mother and the nurse. It is 
not to be considered an “‘old people’s home,” but rather the 
residence of a congenial group who will live their own lives in 
their own way. 

Alternatives to Institutional Care. Other methods of re- 
lieving the dependent aged include individual saving, outdoor 
relief, care by relatives, boarding out, and the various forms . 
of pensions and insurance. In addition, reforms in industry, 
including increase in real wages, prevention of accident, and 
regularization of employment; public health services, and case 
work with families and individuals in danger of disorganiza- 
tion, will go far toward prevention. Saving, formerly urged as 
the most desirable and obvious method of avoiding poverty in 
old age, seems to be out of the question, at least as far as most 
industrial workers are concerned. In a study made in 1921 of 
women shoe workers in Lynn, Massachusetts, it was found that 
of the 257 who were unmarried or divorced one-half had saved 
nothing, one-quarter had no more than $500, and of the 15% 
who had accumulated more than $1,000, only six, obviously 
exceptional women, had managed to save over $3,000. Almost 
one-half (44%) had no insurance. The explanation lies pri- 
marily in the small earnings received. Of 403 women who re- 
ported earnings for the year 1920, 91% earned less than 
$1000.° Other factors were irregularity of employment, de- 
pendent relatives, business depression, and labor disputes. Later 
studies in various states yielded much the same conclusions. 
In Hamilton, Ohio, for example, it was discovered that only 
36.5% of the aged owned homes free of debt. In Cincinnati 
the percentage was even smaller (23.5). Still more recently 
an investigation of 13,785 aged persons living in eleven repre- 


*Channing, Alice, “Savings for Old Age of Women Shoe Workers,” 
Survey, 47: 680-682, 1921. 
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sentative communities in Massachusetts revealed the fact that 
three in ten had no property at all. On the basis of this and 
other similar studies Lucile Eaves estimates that only 20 or 
25% of the people of the United States have incomes suf- 
ficiently large to enable them to save.’° 

In his recent exhaustive work Abraham Epstein compares 
the annual earnings of a representative group of workers year 
by year, from 1920 to 1927, with the income necessary to main- 
tain a minimum of health and decency during each of these 
years. He concludes that “not even during the last few years 
of unprecedented national prosperity did the wages of the 
great masses of American workers permit them to live upon 
the standard generally set by students and government au- 
thorities as necessary for a minimum of health and decency.” 
For example, the average earnings of New York State factory 
employees for 1927 were $1,465. The estimated minimum 
family budget for that year was $1500, $35 above the average 
earnings of this class of workers. Commenting on the increase 
in wages that has taken place during the past ten years, he says : 
‘Despite the actual increase in wages of the past decade, only 
a negligible number of workers manage to earn a wage com- 
mensurate with the American standard of health and de- 
cency.!2 It should be pointed out that Epstein bases his conclu- 
sions upon the needs of the so-called average family of five, 
dependent upon the income of one wage-earner. As a matter of 
fact, according to the census figures for 1920, there were in 
that year, not 5, but 4.3 persons per family in the United 
States. Furthermore, in an increasingly large percentage of 
families the income is supplemented by other members of the 
family. Despite this criticism his conclusion is substantially 
valid. Even if the average family were able to come up to the 
minimum decency standard, saving for old age would still 
be impossible or undesirable. For as he says: “It may be 
infinitely more economic to buy high-grade milk for the babies, 
warmer and better clothes, give a better education to the chil- 
dren, or send the family to a good physician than to put the 


” Faves, Lucile, “Pensions or Poorhouses?” Survey, 59: 613-15, 1928. 
“Epstein, A., The Challenge of the Aged, p. 108. Vanguard Press, 1928. 
* Idem, p. III. 
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money in the savings bank.” 1% We are, therefore, forced to 
conclude that the old cannot depend upon their savings for sup- 
port. 

A considerable number of old people are assisted in their 
own homes by private organizations or public officials. Such 
outdoor relief may provide for those who have some sort of 
a home until they come to demand personal care. Support by 
relatives is the oldest solution, but with the decreasing solid- 
arity of the family, the rising standard of living, and greater 
mobility, fewer and fewer among the lower economic classes 
can be looked after in this way. Theoretically it is, of course, a 
highly desirable solution of the problem. Boarding out as a 
solution has the advantage over outdoor relief that in care- 
fully selected homes the aged person who cannot look after 
himself could be cared for in a far more pleasant way than in 
the almshouse. It has not been tried to any great extent in the 
United States. Combined with a state pension system it might 
be a very satisfactory plan in many cases. ‘ 

Private insurance in the shape of endowment or annuity poli- 
cies, while an excellent method of providing for the necessities 
of the old, is possible for only a small percentage of the popu- 
lation. To attempt to carry such insurance frequently means 
depriving one’s family of the necessities of life. Hence this plan 
cannot be considered as a universal solution. Industrial pen- 
sions, i.e. an allowance for life given in consideration for past 
services, meet the need of a few. In 1928 approximately 400 
firms, employing 4,000,000 workers, had adopted some pension 
scheme, providing for the retirement of those employees who 
at sixty or sixty-five had been with the company for twenty 
or thirty years. Most of the pension plans have been put into 
operation since 1910, and the total number now receiving pay- 
ments would not exceed 90,000, or only from 5 to 6% of all 
the dependent aged in the country. In addition to this fact, so 
many other objections are pointed out by Epstein on the basis 
of his exhaustive study of the plans of 370 establishments 
that this method cannot be considered a satisfactory solution of 
the problem of old age dependency in general.14 Public service 


* Idem, p. 100. 
“Tdem., pp. 161-166. 
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pensions, such as those for military or naval service, help the 
situation, but are of course limited to certain classes of the 
aged. 

State Pensions and Old Age Insurance. About 1923 a 
new era in the history of the care of the dependent aged began. 
A number of pension laws were enacted and several commis- 
sions were created to study the problem. In 1927 the American 
Association for Old Age Security was organized. According to 
Abraham Epstein, the executive secretary, ““The sole and speci- 
fic purpose of this Association is to promote adequate protec- 
tion for the dependent aged through either state old age pen- 
sions or contributory government insurance plans.” 1° The 
following year the first national conference of the Association 
was held in New York. Despite these important advances the 
United States remains in the class with China and India, 
among the populous countries, in failing to provide constructive 
care for the aged, according to the recent report of the Penn- 
sylvania Old Age Commission. This Commission concluded 
(1) that the present system of poor relief and almshouse care 
is antiquated and costly; (2) that insurance and pension plans 
of private employers cover only a very small percentage of 
workers; (3) that public opinion in Pennsylvania indicated 
that state action was necessary; (4) that some plan of con- 
tributory pensions should be introduced. Other commissions 
have reached similar conclusions. 

State insurance and pensions are of three general kinds: (1) 
voluntary and subsidized old age insurance, (2) compulsory, 
contributory old age insurance, and (3) straight, or non-con- 
tributory old age pensions. The 1925-1927 Pennsylvania Com- 
mission on Old Age Pensions, created by the State Legisla- 
ture to report on the “advisability and practicability of a con- 
tributory system as against the straight pension idea,” pre- 
sented a plan involving payments by the worker, the industry 
and the state. Under this scheme all persons thirty-two years 
of age at the time the plan was put into operation would accu- 
mulate, through their contributions and those of their em- 
ployers, sufficient capital for an annuity at the age of sixty- 


“Epstein, A., The Challenge of the Aged, p. 29. The Vanguard Press, 
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five without any outside assistance. A pension of $365 a year 
in the case of a male worker commencing payments at thirty- 
two would cost him and his employer thirty-five cents a week. 
In the case of persons above thirty-two the state would make a 
contribution sufficient to keep the individual premiums the same 
whatever the age.*® 

In California the State Department of Public Welfare re- 
cently recommended a bill to provide for the aged based on 
the contributory insurance principle. In accordance with this 
plan the administration of the scheme will be in the hands 
of the counties and cities which adopt it. The amount of aid 
is determined by the needs of the individual applicant, but 
should not bring his total to more than $1 per day. An in- 
teresting feature of this plan is its provision for supervision 
by experienced social workers. Advice on health, housing and 
other matters would be given the individual, who would be 
able to remain in his own home if capable of taking care of 
himself.*7 

The criticism of such volunteer contributory plans, as found 
in actual operation, is that relatively few workers take 
advantage of them. This fact has led to the suggestion of 
compulsory insurance which, however, is open to a great many 
objections. In the United States straight old age pensions are 
the preferred plan. Epstein, for example, presents eight argu- 
ments in its favor.18 (1) It is simple to administer. (2) It is 
just, because it is the duty of the state to take care of its aged 
poor. (3) Although nominally non-contributory, such pen- 
sions are in reality paid by everyone in the shape of taxes. (4) 
They would stimulate loyalty, hope, ambition and independence. 
(5) They would encourage thrift and saving. (6) The cost 
has not in the United States or abroad proved burdensome. 
(7) They would help to keep families intact. And (8), such a 
plan by providing security for old age would prolong life. If 
such scheme were made universal, that is, applied to all or 
practically all above a certain age, not merely to the destitute, 

* Tdem., 245-56. 

“This law passed in 1929 but in a form that makes it simply modified 
poor relief. Its chief advantage over previous legislation in. California is 


that it provides state subsidy and state supervision of local relief. 
18 Op. cit., 217-221. 
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it would have the further advantage of escaping the stigma 
which attaches to “poor relief.” 

Conclusion. Non-contributory state old age pensions, al- 
though perhaps theoretically the best single way of providing 
against old age dependency, will not solve the entire problem 
or meet the needs of all the aged poor, as has already been 
pointed out. We shall probably always need institutions of some 
sort, which when articulated with a pension or insurance plan 
will come nearer than anything else in the past to solving this 
problem adequately. 

In its development, institutional work with the aged has 
lagged behind other branches of social work. There is no rea- 
son, however, why it should not reach the same degree of 
development that has been attained by children’s institutions 
and hospitals for the care of the mentally ill. The following 
chapter will deal with another type of institutional work that 
has also been slow to develop, that in correctional schools. 


CHAPTER XXVII 
SOCIAL WORK IN PRISONS AND REFORMATORIES 


The attention of the entire country was riveted upon the 
situation in our prisons as a result of four outbreaks that 
occurred in the months of July and August, 1929. Two of 
these, those at Leavenworth and Lansing, Kansas, were of 
minor significance, being a mere “blowing off of steam” in 
the first case, and a desperate dash for liberty on the part of 
a group of six prisoners in the second. The disturbance at 
Dannemora, New York, on July 22, and the riot at Auburn, 
on the 28th, however, were indicative of deep-seated dissatis- 
faction and despair, due partly to crowded and disgraceful 
living conditions, but primarily, as Winthrop D. Lane pointed 
out in a recent number of the Survey, to a tightening of parole 
and the passage of such bills as the Baumes law and the “fourth 
offense’ statutes, increasing sentences and decreasing hope. But 
this would seem to have been only the releasing or exciting 
cause of the outbreaks. In a deeper sense they might be as- 
cribed to a growing feeling of hopelessness engendered by the 
realization on the part of the convicts that nothing was to be 
gained by continuing to submit to a prison regime that was 
not only almost unbearable, but which accomplished little or 
nothing in the way of constructive preparation for rehabilita- 
tion. In short, these disturbances in the New York institutions, 
at least, suggest the need for a prison administration that con- 
forms with the principles of social work. 

The administration of prisons and reformatories is a form 
of institutional social work more or less analogous to that of 
children’s institutions and homes for the aged, described in the 
two preceding chapters. Since the purpose of correctional insti- 
tutions is social re-education and the eventual reconstruction 
of social attitudes and relationships, their administration to this 

1 “T visons at the Breaking Point,” Survey, 62: 557-8; 849, 1929. 
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end is essentially a form of social work, although physical, 
psychiatric, educational, and vocational techniques, as well as 
case and group work, are also employed and are of great im- 
portance. The treatment of delinquents takes into account in- 
dividual differences, recognizing the social nature and needs 
of the person, and utilizing the factors of active choice and 
group participation.” In this chapter, therefore, the different 
procedures involved in the administration of institutions for 
criminals and delinquents will be discussed as a branch of in- 
stitutional social work. In order to indicate the nature of the 
problems involved in various types of institutions a number of 
short descriptions, mainly of institutions of the better type, 
are given below. 


CONNECTICUT STATE PRISON 


The Connecticut State Prison is located at Wethersfield. The 
property consists of about fifty acres of land and a group of 
structures, of which the original part was erected in 1827 and 
to which extensive additions and alterations have since been made 
from time to time. 

The main group of buildings contains two large cell blocks, 
congregate dining room for male prisoners, kitchen, chapel and 
library, and the offices, guard-rooms and officers’ quarters. At 
the east end of the group is the women’s department, with a block 
of twenty cells and a large, well-lighted laundry, in which female 
prisoners are employed, while at the west end are the hospital and 
a special ward for insane male prisoners. In the yard is situated 
a large three-storied building which contains six work shops, 
where the principal industry of the prison, shirt making, is carried 
on under contract with an outside concern. 

Not including the hospital and the insane ward, the prison con- 
tains a total of six hundred and forty-eight cells. The buildings 
are heated by steam, are well lighted and ventilated and are kept 
scrupulously clean. The food supplied to the prisoners is plain 
but wholesome, and a different bill of fare is provided each week. 

Three classes are recognized in the system of grading pris- 
oners at Wethersfield, all newcomers being enrolled upon arrival 
in the first grade. Promotion and reduction are determined by a 
system of marks, which are given on conduct, work and mental 
advancement. All convicts upon entering the prison receive a 
thorough physical and mental examination. Prisoners who are 


2 Queen, Stuart A., “Social Work in Prisons and Reformatories,”’ Boston: 
Wright and Potter, 1922. 


438 Contemporary Social Work 


reported for petty violations of rules are warned in the first in- 
stance, but on successive repetitions are, according to circum- 
stances, placed in solitary confinement, or are docked a portion 
of their time allowance for good behavior, or are reduced from 
a higher to a lower grade. No officer is allowed to strike a pris- 
oner except in self-defense. 

With the exception of the sick prisoners, all of the inmates are 
engaged in some form of work, while a few trusty men are en- 
gaged in raising farm produce on a part of the land outside the 
walls. Religious services, both Protestant and Roman Catholic, are 
held in the chapel every Sunday morning. In the school room on 
Monday, Tuesday and Wednesday evenings during the winter in- 
struction is given under the direction of the chaplain, assisted by 
two civilian and several inmate teachers, to a number of classes, 
including about one hundred and fifty men, in elementary sub- 
jects, such as reading, writing and arithmetic. Attendance is 
obligatory for all illiterate prisoners. The library contains about 
five thousand volumes, and twice a week the men are allowed to 
select books from it. A small printing office is conducted, also, 
where, under the direction of the chaplain a monthly paper is 
published, to which the prisoners contribute a considerable por- 
tion of the contents. On Saturday afternoons general recreation 
in the prison yard is permitted for all members of the first and 
second grades, a series of inter-team ball games being the chief 
form of exercise. There are also contests with teams from out- 
side the prison. Members of the first and second grades have the 
privilege of quiet recreation in the yard on Sunday afternoons. 
During the winter a number of entertainments, consisting of 
musicals, readings, lectures, stereopticon exhibitions, etc., are 
given voluntarily by clubs, societies and individuals for the im- 
provement and amusement of the prisoners. Radio concerts in the 
chapel and cell blocks are provided by the prison management.’ 


Here we have a description of an old line prison of a some- 
what better type. Cell blocks are in use, but are kept clean and 
well heated, and the food is apparently satisfactory. Employ- 
ment is provided, but on the undesirable contract plan, and 
with no mention of remuneration. Physical and mental exam- 
inations are given new admissions and the medical care of 
the convicts on the whole seems to be adequate. Discipline, 
however, is of the repressive type, formal education of the 
most rudimentary kind, and recreation limited and practically 
unplanned and unsupervised. Except for the radio concerts, 


’ Adapted from the Report of the Department of Public Welfare of the 
State of Connecticut, 1927 and 1928, pp. 37-40. 
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entertainments are furnished by benevolently inclined outsiders. 
The prison paper and the athletic teams seem to be the only 
evidences of spontaneous group activities. Finally, the chaplain 
is the official “welfare” worker. In contrast, the prison at 
Wilmington, Delaware, attempts the social reconstruction of 
the individual by means of well developed group life and a sys- 
tem of “self-government.” “Here . . . the organization of the 
prison as a community based upon a system of inmate coopera- 
tion has been realized to a greater extent than anywhere else in 
the United States.” * This institution is inappropriately termed 
a “workhouse.” 


NEW CASTLE COUNTY WORKHOUSE 


The warden of this Delaware prison, M. S. Plummer, startled 
the board in 1920 by his request to try an experiment. Instead 
of the twenty-seven guards then employed for the 400 prisoners, 
he proposed to have only three. Under the present system the 
prisoners themselves are responsible for discipline. Liepmann 
at the time of his visit found an excellent spirit of activity and 
orderliness in the workshop which was supervised by nine elected 
inmate guards. In the farm barracks the men are entirely free 
from official control, and some are even employed on farms in 
the neighborhood. The demand for such laborers increases from 
year to year. A special “honor court” which deals with problems 
of disorder and violations of discipline, is elected by the in- 
mates. One of the functions of this court is the making of rules 
for the conduct of the prisoners. The directors of the institu- 
tion report that 90% of the men behave themselves. There has 
been but one escape during a number of years, and the inmates 
themselves raised several hundred dollars to apprehend the traitor 
to their system! The convicts are paid for their work, receiving 
about 20% of the profits from the workshops. An excellent spirit 
of cooperation and mutual respect exists between the prisoners 
and the officials, and the “graduates” are proud of the institution. 


The best institutions from the social work standpoint are the 
training schools for juveniles. Descriptions of two of these will 
convey some notion of their work. 


*Liepmann, M., “American Prisons and Reformatory Institutions; A 
Report,” Mental Hygiene, 12: 225-315, 1928. The two descriptions here 
given are based upon this report. 
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This school is located near Los Angeles, California, and is 
maintained for neglected or delinquent children. Follow-up studies 
show that 75% of those discharged do well for several years at 
least after leaving. Upon admission a careful study, both physical 
and psychological, is made of the child, and his social history 
is secured. Newcomers are admitted to the hospital first and it 
is here that the mental tests are given. They then pass to a re- 
ceiving cottage where they remain for from six weeks to three 
months. During this time a detailed plan is made for each indi- 
vidual, including physical, educational, vocational and social ré- 
gimes. The California Bureau of Juvenile Research cooperates 
with the institution in this study of individual cases, and its 
Journal of Delinquency is printed at the School. After the pro- 
bationary and investigation period the boy is assigned to a selected 
group in one of the cottages which is equipped with playgrounds 
and under the direction of a house supervisor. Not more than 
thirty boys are assigned to a single house. The daily schedule 
includes four hours of formal education in the morning, followed 
by an equal period of vocational training in the afternoon. Nine 
teachers, mainly women, are employed, and work through the 
senior high school grade is given. Two hours a day are given to 
recreation, the School being provided with a swimming pool, ath- 
letic grounds, theater and other necessary equipment. Competitive 
games are held with neighboring schools. Within the institution 
a natural and friendly relationship prevails between the inmates 
and the officials and no corporal punishment is used. In each cot- 
tage there is a common dormitory for all newcomers and others 
who need supervision. The advanced boys are given single bed- 
rooms and permitted the greatest freedom. The highest grade stu- 
dents are eligible for the Boy Scouts who have a cottage of their 
own, wear their uniforms and insignia, and enjoy many_privi- 
leges. There are no physical walls around the school but a strong 
esprit de corps effectually prevents escapes. [Success is facilitated 
by a separate institution for older boys.] 


The Whittier State School is in the class with the Children’s 
Village, at Dobbs Ferry, New York, and a few other equally 
excellent institutions. These training schools are characterized 
by careful individual study, a homelike and friendly atmos- 
phere, organized recreation, responsible group life and excel- 
lent formal and vocational education. Many of these schools 
are run on military lines, as in the case of the Boys’ Vocational 
School at Lansing, Michigan. 
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THE BOYS’ VOCATIONAL SCHOOL, LANSING, 
MICHIGAN 


When the boys are received at this institution, we endeavor to 
make them feel from the first that we are interested in them and 
want to help them rather than to “reform” them. For the most 
part, they seem willing to tell us all about their past and their 
home life. 

Upon the boy’s arrival he is placed in the Reception Cottage 
for at least twenty-one days. During this time he is given a 
mental examination and 2 complete history of his case is taken 
by the School Psychologist. This information gives us an oppor- 
tunity to place the boy intelligently in both his school and his 
industrial work. It is our problem to give him a new point of 
view and to supplant wrong ideals with right ones. 

Another important feature of our work with a boy when he is 
still in the Reception Cottage is to give a thorough physical ex- 
amination to determine whether or not his delinquency has been 
due to any physical defect. After a boy remains in the Reception 
Cottage until all danger of contagion is past he is regularly as- 
signed to a cottage and becomes in fact a member in full standing. 
At six o’clock in the morning he will awake at the sound of a 
bell, will arise, find himself only one of about thirty other boys 
similarly disturbed, don his clothing and march down to the base- 
ment where his toilet is,made. Military drill and calisthenics are 
given for twenty or thirty minutes and at seven o’clock he is 
ready for breakfast. The boys eat in their cottages, which makes 
it much more homelike than the old method of a central dining 
room. After breakfast the work around the cottage, cleaning, dust- 
ing, etc., is taken care of and at 8:30 the bell sounds again for 
“detail,” where the various squads are formed for school and 
work, and marched away to the activities of the day. “Recall” 
sounds at 11:30 and all are again marching away to detail hall, 
companies are formed and, upon arrival at their cottages, toilet is 
completed, and mess is sounded at 12:00. The dinner over, some 
necessary work is done in washing dishes and cleaning up around 
the cottage and at 1:30 all are assembled at detail for the after- 
noon’s work. “Recall” again at 4:30 and supper at 5:00. After 
supper the boys read, play games and spend their time in vari- 
ous ways. Games of various sorts have been provided for each 
cottage to help pass the long winter evenings, and also a phono- 
graph and a radio, made by the boys in our own radio depart- 
ment. At 8:30 taps sounded completes the daily routine of life 
at the Boys’ Vocational School. 

The Cottage system consists of a cottage manager and his wife 
who have about thirty or more boys under their care. The cot- 
tage manager is head of the family, the one held responsible for 
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the good conduct, safety and health of the boys under him, and 
the proper care of property in his immediate charge. He must 
be a man of intelligence and good character and of a disposition 
adapted to the direction of a lively set of boys. 

The Matron of the cottage is in fact the housekeeper. The best 
matron comes near supplying the place of a mother in looking 
after and sympathizing with the boys in their troubles and helping 
them over a period of homesickness. : 

Various occupations are taught the boys who come to us, includ- 
ing printing, baking, smithing, green house work, machine shop, 
radio, band and orchestra training. Our school system we feel is 
doing efficient work. We are organized under the supervision 
of the State Department of Public Instruction. Our work is car- 
ried on much as it is in the public schools, with a principal in 
charge of a corps of twelve trained teachers. Two ungraded rooms 
have been established to handle the very backward boys. 

During the summer, the boys have all kinds of outdoor sports. 
In the winter, the gymnasium is constantly in use, under the 
supervision of an athletic director. High class motion pictures also 
furnish a great deal of amusement. The religious life of the 
boys is not neglected. 

When a boy leaves the institution, on parole, a card giving his 
name and address is sent to the Scout Executive in his district. 
Boys who have continually failed are now making good because 
upon their return home they were immediately invited by the 
Scout Executive to join with them, instead of being neglected 
and allowed to renew their old associations.® 


Historical Background. The traditional method of han- 
dling the offender was the infliction of punishment, which 
varied with the enormity of the crime. Punishment satisfies 
the attitude of hostility against the malefactor, but fails to 
reform him or deter others. The modern method aims at the 
protection of society by the attempt to reconstruct the attitudes 
of the criminal in accordance with a plan based upon detailed, 
individual study. It substitutes “treatment,” especially in a so- 
cial sense, for punishment and revenge. It is scientific in con- 
trast with previous sentimental theories of reform, and utilizes 
all available techniques to effect the social rehabilitation of the 
offender. 

The first state prison in this country was established in 
Connecticut in 1773. The early prisons existed merely as insti- 


° Adapted from Bulletin of the Boys’ Vocational School, Lansing, Mich- 
igan, 1920. 
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tutions for custody and segregation. A second stage is repre- 
sented by the development of the penitentiary and the growth 
of the “reform” idea. At the end of the eighteenth and the be- 
ginning of the nineteenth centuries a wave of humanitarianism 
radically affected prison administration in this country. The 
so-called Pennsylvania System was introduced in that state as 
an attempt at reform based upon solitary confinement in place 
of the old custom of promiscuous association between all kinds 
of prisoners. It was hoped that this plan would prevent the con- 
tamination of young delinquents. But the system failed for 
obvious reasons, and in 1824 New York state introduced the 
“Auburn System,” which involved industrial work on the part 
of the prisoners, carried on, however, under the “rule of si- 
lence.” The first reformatory in the United States was estab- 
lished at Elmira in 1869. A deliberate attempt was made to 
change the personality of the prisoner by educational, voca- 
tional and physical training, and the establishment of the grad- 
ing or merit system through which the convict progressed to 
final parole. The Elmira institution has since lost its distinctive 
character, but the reform idea has been adopted to a greater or 
less degree by the majority of prisons so that the term pos- 
sesses little significance today. 

The third stage in the history of prison administration may 
be considered as commencing with the founding of the George 
Junior Republic, in 1895. Various degrees of inmate self-gov- 
ernment and community organization within the prison had 
been tried long before that date, but since most of the recent 
experiments have followed this model it may be looked upon 
as initiating a new period. The honor, or “trusty” system, “self- 
government,” and the “mutual welfare league” are all forms 
of group participation and democracy in the prison. Thomas 
Mott Osborne, who for fifteen years was a member of the 
board of trustees of the George Junior Republic, introduced 
the Mutual Welfare League at Auburn and Sing Sing, in 1914, 
and at the Naval Prison at Portsmouth, in 1917. Under this 
system the inmates of the prison elected representatives to vari- 
ous committees, such as those on athletics, organization, enter- 
tainment, education, employment, and the like, which cooper- 
ated with the administration and looked after the interests of 
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the inmates. The values of such participation in the government 
of the institution in terms of training for later responsible 
social life are obvious. Self-government systems on the whole, 
however, have not been successful, due largely to their indis- 
criminate introduction into institutions under conditions which 
made success almost impossible. There is nothing inherently 
fallacious about the plan as such. 

Prisons for adults are condemned by the best criminological 
thought of the present time. They fail to deter or reform in 
any effective way and, according to Sutherland * among others, 
should eventually be abolished—except for those cases judged 
to be “hopeless” —in favor of the more effective and scientific 
non-institutional methods that are gradually developing. In the 
meanwhile, however, attempts to improve the reformative pro- 
cedures carried on in the prison should be continued. The re- 
mainder of this chapter is devoted to a description of these pro- 
cedures, especially as they have developed in institutions for 
juveniles. Before taking up the problems of administration and 
discussing the various activities in the modern correctional 
institution let us note briefly the various types of prisons and 
the number of their inmates. 

The Number of Prisoners in Various State Institutions. 
State institutions for criminals and delinquents are of three 
main types. (1) Prisons or penitentiaries are intended for adult 
offenders and are sometimes graded for different types of 
lawbreakers. In 1926 there were 65 state prisons in the United 
States. (2) State Reformatories, of which there were 27 in 
the same year, are institutions for first offenders usually, or 
for juveniles for whom a more repressive regime than that 
afforded by the third class is deemed advisable. The inmates of 
reformatories range in age from about sixteen to about thirty. 
(3) Vocational, industrial or training schools for juvenile de- 
linquents constitute the third type of state institution. As a rule 
they are the most scientifically administered of the three types. 
According to the Census report, on January 1, 1923, there 
were 81,080 adult convicts in the state and federal prisons, 

* Sutherland, E. H., Criminology, pp. 442-4. Philadelphia: Lippincott Com- 
pany, 1924. 


*“Prisoners—1923,” and “Children Under Institutional Care—1923,” U. S. 
Bureau of the Census, 1926 and 1927, 
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chain gangs, reformatories, state farms and houses of correc- 
tion, not including those in the military and naval prisons, the 
insane and mentally defective, nor the 1,650 juveniles in these 
adult institutions on that date. On the same day there were in 
state institutions for juvenile delinquents 23,003 individuals. If 
we add to this number the 1,650 in institutions primarily for 
adults, we get a total of 24,653 children between 10 and 17 
confined in correctional institutions in that year. These statis- 
tics are based upon returns from approximately 100 state 
schools, and it is in these almost entirely that modern scientific 
institutional social work with delinquents is done. 

The Administration of Correctional Institutions: Physi- 
cal Equipment. The administration of a prison, reformatory 
or training school is itself a social work job, but its discussion 
is beyond the scope of this chapter. The discussion will be 
limited very largely to the case and group work aspects, with 
brief reference to other questions of interest to the institu- 
tional administrator. We may begin with a brief consideration 
of housing and physical equipment in general. 

In harmony with their dominant purpose of securing the 
persons of the inmates, prisons of the traditional type have 
been monumental structures of steel and concrete. One of the 
newest and most perfect examples of this type is the prison 
being constructed by the state of Illinois near Joliet, which 
consists of multiple tiers of cell blocks in circular buildings. 
A guard in the center tower is supposed to be able to see into 
every cell, and thus maintain constant surveillance of every 
prisoner. As the purpose of the penitentiary has come to be 
conceived as educational and therapeutic the style of architec- 
ture has begun to change. Such modifications are absolutely 
necessary to secure privacy, segregation by classes, and other 
arrangements essential to the work of a modern warden. The 
tendency is toward buildings of a more temporary nature. 
Kirchwey, for example, has suggested that no permanent build- 
ing be built, but that instead the prisoners be housed in barracks 
on farm and industrial colonies. The District of Columbia 
prison, at Lorton, Virginia, consists of unbarred cottages with 
provision for the confinement of a small percentage of the men 
of a desperate character in barred cells. The new Federal in- 
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stitution for women at Alderson, West Virginia, is built in the 
Colonial style with fifteen cottages, a receiving building, work- 
shops and hospital. 

In the juvenile institutions the cottage system is rapidly be- 
coming general. The Pennsylvania Training School, near Mor- 
ganza, consists of ten unusually pleasant cottages situated on 
a plot of seven hundred acres and surrounded by gardens. 
Each cottage houses not more than thirty children. In the Chil- 
dren’s Village, at Dobbs Ferry, New York, the cottages are 
organized on a self-governing basis. An intermediate stage is 
found in such reformatories as that at Ionia, Michigan, where 
the inmates are housed in large halls, or “dormitories,” off the 
main building. Each dormitory contains forty or fifty men and 
boys. The cottage system seems to be the best form of architec- 
ture so far devised for correctional institutions and lends itself 
readily to individual and social treatment and the development 
of community and group consciousness. 

Reception and Admission Procedure. Another essential 
element in the modern scientific and professional administration 
of correctional institutions is the provision for individual study 
and case work, beginning with the admission of the prisoner. 
The present day use of psychiatric and psychological methods 
developed out of the work of the prison physician and the 
giving of physical examinations. In 1916 Warden Osborne 
established a clinic at Sing Sing for the purpose of eliminating 
those defectives among the inmates that would hamper the suc- 
cessful working of the Mutual Welfare League. Dr. Bernard 
Glueck became the director of this work, which in 1926 had 
developed into a “reception and classification clinic” with a 
budget of $40,000 for a psychiatric staff and equipment. In 
accordance with the New York plan all convicted persons 
should pass through the observation prison, where they would 
be carefully examined, physically and psychologically, and a 
study made of their educational and vocational possibilities. 
Normal prisoners would then be sent to one of the two indus- 
trial prisons, or, if suited for agriculture, to the farm institu- 
tion. There will be, if the plan finally goes into effect, a sepa- 
rate hospital-prison for the criminal insane and another for 
the mentally defective. All sentences would be indefinite, de- 
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pending upon the progress toward reconstruction made by the 
individual. 

The use of psychiatrists and psychologists in correctional 
institutions seems to be increasing at a satisfactory rate to 
judge from a report of a recent study.® In this survey replies 
were received from 259 institutions. Of these, 35.9% employed 
psychiatrists on full or part time, and 32.8% had psychologists. 
Fifty per cent of the institutions favored this practice, which 
was less frequent in the South and far West than in the North 
and East. Reformatories used such service more than other 
types of institutions. Juvenile institutions had fewer psychia- 
trists but ranked next to the top in the use of psychologists. 
All the army disciplinary barracks had full time psychiatrists. 

Admission and examination procedure in the juvenile insti- 
tutions involves the following stages. (1) Quarantine in the 
reception building or hospital. During this period the new- 
comer is given physical, psychiatric and psychological exam- 
inations. (2) Classification is then made on the basis of the 
results of the tests. The kind of group in which the individual 
would be best located is determined and he is assigned to a 
cottage. (3) A plan involving educational, vocational, social, 
and physical training is made for each individual. Of course, 
few institutions have such a complete program, but the follow- 
ing cases show that much is actually being done. At the Sleigh- 
ton Farm school for girls in Pennsylvania, for example, the 
new girl is first admitted to the receiving cottage, and remains 
there for three months. During this period physical and mental 
examinations are carried on, and the girl is given work on 
the farm or in the school. This term of three months is con- 
sidered a probationary period, and after its conclusion a con- 
ference of the staff is held in which her “‘case” is studied from 
every angle and it is decided to which of the honor system 
cottages she is to be sent. 

At the Children’s Village, Dobbs Ferry, New York, there is 
a “classification committee” consisting of the psychologist, the 
physician, the head of the school, the director of the welfare 


° Overholser, Winfred, “Psychiatric Service in Penal and Reformatory 
Institutions and Criminal Courts in the United States,” Mental Hygiene, 
12: 801-838, 1928. 
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department, and a representative of the social workers, which 
makes a detailed study of each new admission and plans the 
treatment. The California Bureau of Juvenile Research co- 
operates with the staff of the Whittier School in making physi- 
cal and psychological examinations of boys committed to that 
institution. The newcomer is admitted first to the hospital 
where the tests are given. He then goes to the receiving cottage 
where he remains for from six weeks to three months while 
a plan for his training is made. 

Not only should an individual study of the newcomer to a 
correctional institution be made at the time of admission but 
a process of continuous case study and case work should be 
carried on. This is actually done in some of the better institu- 
tions. At Dobbs Ferry, for instance, the ‘Classification Com- 
mittee’ meets weekly and periodically plans treatment for each 
student inmate for several weeks ahead. In this regime of in- 
dividual treatment mental hygiene should play an important 
part. Considerable research has been done utilizing the psycho- 
logical and psychiatric data secured by surveys in institutions 
for delinquents, and as a result scientific programs for guiding 
the mental and emotional life of the inmates of prisons and 
reformatories are being constructed. In the chapter on Mental 
Hygiene some of these questions were discussed, and the dan- 
ger of assuming mental and emotional abnormality as causes 
of crime should now be pointed out. We have no adequate 
surveys of the psychiatric condition of the general population 
against which to check the rather high incidence of more or 
less abnormal conditions among the inmates of correctional 
institutions, hence we cannot yet conclude that such abnor- 
mality is in itself a cause of delinquency. 

Discipline. On account of the supposed desperate charac- 
ter of prisoners discipline in penitentiaries has customarily 
been very severe. Arbitrary, cruel, unjust, and repressive meas- 
ures have been employed in the past and are still to be found 
in many prisons. Discipline must, of course, be maintained in 
such institutions but it should be just, deliberate, based on 
fact, individualized and socially sanctioned in order to be ef- 
fective and constructive. Complete self-government is probably 
impossible and undesirable, considering the prison population, 
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but some measure of inmate participation and cooperation is 
essential. Such modified self-government appears to work satis- 
factorily in many institutions. The Children’s Village at Dobbs 
Ferry and the Pennsylvania girls’ institution of Sleighton Farm 
both have a scheme of self-government in the cottages. At 
the latter school the members of the cottage elect a “council,” 
which has charge of order and discipline at meals, at work 
and at recreation. There is also a disciplinary court in each 
house. Liepmann, who visited this institution, describes a ses- 
sion of this court which he attended: *° 


The chairman of the court quietly formulated the accusation. 
Then the “sinner” was asked what she had to say in her own de- 
fense; as it happened, no defendant on this particular occasion 
denied the accusation. The defendant was then sent out and the 
court deliberated on what was to be done, carrying on the dis- 
cussion with great seriousness, with the obvious desire not to be 
too harsh; the various possibilities were debated frankly and 
quietly. The teacher of the cottage . . . as well as the woman 
disciplinary officer (of the whole institution) helped occasion- 
ally with suggestions and advice, without, however, voting offi- 
cially. There was no suggestion of “play” about it all; the whole 
procedure struck one with its earnestness, composure, and just 
weighing of facts. 


Activities. Activity, the keynote of modern correctional 
institutions, was first introduced by William Penn, in 1615. 
Today the whole regime is one of varied activities, and on such 
a program depends the hope of regeneration. Miriam Van 
Waters says that this program should be built around the play- 
ground, the gymnasium, the swimming pool, the dining room, 
the sleeping porch, work, and education.** The aim is, of course, 
personality adjustment. Education, formal and informal, is the 
immediate aim of the training school. According to Stutsman,” 
there are five lines of reformatory training: (1) physical edu- 
cation, (2) intellectual education, (3) disciplinary training, 
(4) vocational education, and (5) religious training. As a mat- 

2T iepmann, M., “American Prisons and Reformatories; A Report.” Re- 
print, National Com. for Men. Hyg., 1928, p. 59. From Mental Hygiene, 
12: 225-315, 1928. 


1 Youth in Conflict, Chap. IX, Republic Pub. Co., 1925. 
"Stutsman, Jesse O., Curing the Criminal, Chap. IX. Macmillan Co., 


1926. 
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ter of fact, practically the entire reformatory program may be 
included under the term “education.’”’ In the formal sense edu- 
cation in the prison originated with the attempt of the Quakers 
in the United States to teach the inmates to read in order that 
they might study the Bible and be reformed thereby. The first 
organized educational work was started at the New York 
House of Refuge, and shortly afterwards, in 1826, classes were 
organized at Auburn. In 1918 a survey of state prisons showed 
that 20% of them had no school work of any kind. The typical 
prison today offers about two and one-half hours of education 
per day, in the evenings, for three days a week and seven 
months a year. More work of course is given in the reforma- 
tories and training schools. As Sutherland ** points out, prison 
education in the broad sense is essentially a problem of social- 
ization. The aim is to transfer allegiance to the general social 
group and its values. Prisoners therefore must be put in contact 
with social ideals. A real conversion is required which is pro- 
duced by (1) immersion in descriptions of social values, (2) 
building up new habits, attitudes and social interests, and sub- 
limating the wishes. Hence not only the formal schooling given 
in classes and through correspondence courses, but the voca- 
tional training, use of the library, entertainments, military 
training and experience in self-government are all contributory 
to this end. 

In a prison described by Joseph Frederick in a recent num- 
ber of the Survey,'* the formal education offered the inmates 
consisted only of elementary work. The classes were supervised 
by a teacher from one of the city schools, and met for one 
hour, three times a week. Only about 8% of the prison popula- 
tion attended the school. Those who wished more advanced 
work were able to get it through the extension department of 
the state university. Some 400 correspondence courses were 
offered, and students were enrolled by a representative of the 
university once a month. At the time the article was written 86 
men were enrolled. English, mathematics, mechanics, and en- 
gineering were the subjects most frequently elected. Each con- 
vict paid a fee for the privilege of taking a course. Rebecca 


* Sutherland, E. H., Criminology, Chap. XX. J. B. Lippincott Co., 1924. 
*«Fducation in Prison,” Survey, 57: 490-92, 1927. 
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Porter, in another Survey article,’® says the convicts in the San 
Quentin prison take the courses offered by the University of 
California for the following reasons: to become writers, on 
account of general interest, for their vocational value, and to 
master language. Courses given by inmates are not usually suc- 
cessful, she adds, since the men have little respect for such 
teachers and they fail to give any contact with the outside 
world. Courses in fiction writing possess mental hygiene value 
as they offer a channel for the release of repressions. 

The better training schools emphasize both general and voca- 
tional education. At the Whittier State School, which has al- 
ready been described, the program calls for four hours of for- 
mal schooling in the forenoon, and four hours of vocational 
education in the afternoon. A definite attempt is made in a 
number of institutions to build up the educational program for 
each student on the basis of individual, mental and vocational 
testing. Miss Van Waters summarizes the values of correc- 
tional education under the following six heads.'® (1) Health 
and physical well being. (2) Emotional readjustment. (3) 
“The restoration of confidence and the respect of the individual 
for his own personality. This is best accomplished by the dis- 
covery of tasks within the strength and capacity of the young 
person, tasks, the performance of which win merited approval 
from the group.” (4) Loyalty, developed by “means of partici- 
pation in the actual conduct of affairs within the student- 
group.” (5) “New outlets . . . formed for the creative energy 
of youth.” (6) The restoration of the social status of the in- 
dividual. ‘He must be absorbed into the community, which in 
its turn must be educated to recognition that the young person 
has been returned to full citizenship in our common humanity.” 

Work activities in prison or reform school should be con- 
structive, interesting, and instructive. It is generally conceded 
that they ought also, in prisons for adults, at least, be remun- 
erative. Furthermore, the selection of work should be based 
upon a vocational study of the individual, both of his abilities 
and of his probable future needs and activities. Thus the pris- 


1® Porter, Rebecca N., “The World of Forgotten Men,” Survey, 61: 738- 
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ons may eventually become industrial and agricultural re-train- 
ing centers, and the training schools really vocational institu- 
tions fitting the boy or girl for a self-supporting and produc- 
tive life in the larger community on “the outside.” Both boys 
and girls are sent to the Pennsylvania Training School, and a 
varied program of vocational activities combines productive 
work with training. The girls do all kinds of housework and 
in addition are given instruction in domestic science. The boys 
engage in fifteen different lines of work, and the actual work 
is accompanied by technical and theoretical instruction. The 
various occupations include baking, blacksmithing, bricklaying, 
carpentry, cooking, dairy farming, engineering, music, paint- 
ing, paperhanging, plastering, printing, shoemaking, tailoring, 
and agriculture. All the work connected with the institution 
is done by the boys. The shops are clean and provided with 
modern equipment. Inmates particularly excel in agricultural 
and garden work and have taken many medals and ribbons in 
farm products contests. t 

Certain phases of group and community life within the insti- 
tution have been discussed under the head of self-govern- 
ment. Other opportunities for social experience are found in 
the athletic activities, in connection with the school band, and 
on teams of various kinds. Such regulated group participation 
is absolutely essential for the development of self-control and 
the attitudes required for effective and satisfactory community 
life in the larger society to which the individual will one day 
be returned. The utilization of the small amount of leisure 
permitted is perhaps chiefly valuable for these social by-prod- 
ucts. Music and drama are also important from the mental 
hygiene point of view. At the National Conference of Social 
Work in 1922, Atkinson pointed out how the change in the 
theory of delinquency has made recreation in the correctional 
institutions possible.!7 There is also the need for promoting the 
physical development of the inmates. Today the athletic pro- 
gram in a large training school rivals. that of a college or uni- 
versity. Atkinson suggests three reasons why recreation is now 
accepted as a legitimate phase of the life of correctional institu- 


Atkinson, R. K., “Recreational Activities in Institutions,” Nat. Conf. 
Soc. Work, 160-163, 1922. 


Social Work in Prisons and Reformatories 453 


tions. (1) Health. The prison pallor has disappeared as a 
result of the athletic programs, and mental health is also im- 
proved for the same reason. (2) Training. Education in the 
proper use of leisure time is a valuable addition to the equip- 
ment of the “graduate” of the reform school. (3) Discipline 
and social adjustment. This is accomplished through team play, 
and recreational units offer one of the best opportunities for 
the introduction of some form of self-government or honor 
system. 

Recreational programs were included in the descriptions of 
the various institutions with which the chapter began, but the 
place of music in the recreation of the boys of the Pennsylvania 
Training School deserves special mention. This institution, 
where the military system is in vogue, has an excellent cadet 
band, which gives concerts in the neighborhood. The boys also 
provide music for church services and at games, and valuable 
training as well as recreation is thus secured. A number of 
“graduates” have secured good positions in orchestras after 
leaving the school. Some theatrical and operetta work is also 
done. Occasionally, too, a concert is given outside the institu- 
tion : one at the Capitol Theater, in Washington, Pennsylvania, 
was attended by an enthusiastic audience of 1700 people. 

The religious life of the inmate should not be neglected. If 
properly guided it may be a powerful force in his reconstruc- 
tion. Finally, the informal, personal contacts with the staff 
and officials of the institution are an important factor both in 
discipline and in the creation of desirable social attitudes. The 
cottage system with its resident house “‘mothers’’ and “fathers” 
offers an effective and natural way of providing such contact. 

Preparation for Discharge. The whole program of the 
correctional institution is directed toward the moment when the 
inmate is to be returned to the community. Having been care- 
fully studied and properly classified at the beginning of his 
term, he should progress through the different “grades” or 
“classes,” each higher grade more nearly approximating condi- 
tions in the outside world, until in the judgment of the staff he 
is ready for the experiment of normal community life. His re- 
habilitation is greatly facilitated if the institution employs a 
parole officer who makes an investigation of the inmate’s home 
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and neighborhood before he is returned to them, and _ assists 
him in his attempt at readjustment. At the Pennsylvania Train- 
ing School near Morganza, the work of the parole officer begins 
as soon as possible after the admission of the boy or girl. 


The child’s home has to be investigated, and if it proves to be 
unsuitable, a “good home” must be found through the parole 
bureau. The average age on discharge . . . is sixteen years and 
four months for boys, and seventeen years and five months for 
girls. Each child discharged is kept under close supervision. Ac- 
cording to the report, about 75% of those discharged do well.’* 


Conclusion. On the basis of the material presented in this 
chapter we may summarize the administrative procedures of 
a correctional institution under three headings. 1. Admission. 
This process should include physical, mental and psychiatric 
study of the newcomer, securing an adequate history, particu- 
larly of his social life, quarantine, and the setting up of an 
individualized plan for his life in the institution, on the basis 
of a case study such as that indicated, and specifying the voca- 
tional, educational, physical, and social experiences that seem 
best adapted to effecting his readjustment. 2. Guidance and 
Training. The education given the student should be equal to 
that he would receive on the “outside,” his vocational experi- 
ences should be arranged primarily from the educative stand- 
point, recreation should make for physical and mental health, 
and his social life should include opportunity for wider com- 
munity contacts which would eventually fit him for independent 
non-institutional life. During his time of training his case 
should be periodically studied and reviewed by the staff and 
revisions in the plan adopted for him made as the circumstances 
may indicate. 3. Discharge. He should be “graduated” from 
the school when, in the judgment of the staff, he has become 
capable of leading an efficient and socialized existence in a 
normal community. His readjustment and rehabilitation should 
be facilitated by the parole officer of the institution, and “‘fol- 
low-up” investigations of his progress should be made until his 
adjustment seems complete. 

Success in work of this sort involves the building up of a 
scientific technique of reform. The main elements in such a 

*Liepmann, M., loc. cit., p. 50. 
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technique, from a sociological standpoint, according to Suth- 
erland, are the following.’® (1) Reformation may be accom- 
plished in two ways: first, by stimulating desirable tendencies, 
or removing stimuli to undesirable ones; second, by the sub- 
limation of the tendencies in question. (2) Both processes 
involve the reconstruction of habit. (3) Reformation is assisted 
by helping the offender to understand the situation: insight 
into his own mental mechanisms possesses great therapeutic 
value. (4) The process of repressing and sublimating the - 
tendencies of the delinquent is a problem in the direction of 
his fundamental wishes for security, new experience, social 
status, and intimate response from persons for whom he 
possesses affection. (5) The plan of treatment must be con- 
tinually readjusted to the changing attitudes of the subject. (6) 
The individual must be given an active share in effecting his 
own reform. (7) Finally, the process should be based upon 
a knowledge of all physical, mental or emotional defects or 
abnormalities. Removing these will not necessarily overcome 
the delinquency, but no plan that disregards them can be com- 
pletely successful. 

Professional social work with delinquents confined in institu- 
tions is a stimulating occupation and demands a specially 
adapted personality. Miss Van Waters warns against two types 
of workers : 2° those who wish to dominate the delinquents with 
whom they deal in institutions where their power over them 
is very great, and those who are too sentimental and over in- 
clined to pity. A successful worker should himself have an 
adjusted, normal personality that includes a real interest in 
human beings, and a balancing sense of humor, Adequate 
preparation involves professional school training and experi- 
ence. One institution specialized for this type of worker merits 
especial mention, namely, the “National Training School for 
Institutional Executives,’ connected with the Children’s Vil- 
lage, at Dobbs Ferry, New York. 

This chapter completes the group of three devoted to insti- 
tutional social work. The two following chapters deal with 
group work and recreation in neighborhood and community. 


2 Sutherland, E. H., op. cit. The foregoing summary is based upon pp. 
595-598. * Op. cit, Chap, XI. 


CHAPTERSXX Vit 
NEIGHBORHOOD AND COMMUNITY WORK 


So far the chapters in Part III have dealt with case and in- 
stitutional work. There are two other major types of social 
service: group work and administration. Chapter XXIV (So- 
cial Work in Industry) was concerned to some extent with 
group work, but the main discussion of this phase of social 
work is found in this and the following chapter; one deal- 
ing with community organization and the other with recrea- 
tion. In this field the attention is focused on the social situa- 
tions which influence the individual rather than on his own 
make-up. After all, case workers can effect reddjustments only 
for a relatively small number of clients, and furthermore they 
very quickly come to see the importance of controlling the 
social environment as well as the individual. Social and indi- 
vidual disorganization are closely bound up together, thus 
necessitating two complementary approaches to social problems. 
The case worker is very largely dependent upon the social 
resources of the community in his attempts to reorganize the 
life of his client, hence his interest in this broader phase of 
social work. Furthermore, one of the best possible approaches 
to social legislation and reform on a large scale is through 
case studies: experience in the solution of particular problems 
suggesting often a basis for a community or state program. 

What is meant by “community” and “community organiza- 
tion’? “A community,” according to one definition, “is a local 
grouping of people who share a number of important interests 
and activities, and who are more concerned about those things 
they have in common than those things wherein they differ.”’ 

*Queen, S. A., “What is a Community?” Social Forces, 1: 382, 1023. 
Cf. also: “A community is a local area over which people are using the 


same language, conforming to the same mores, feeling more or less the 
same sentiments, and acting upon the same attitudes.” Harvey W. Zor- 


456 


Neighborhood and Community Work 457 


Although frequently used interchangeably, the term “neighbor- 
hood” may be considered as referring to a smaller, more in- 
formal, face-to-face subdivision of a community. As Professor 
Arthur Evans Wood says, a neighborhood is simply “where 
neighboring takes place.” The neighborhood becomes a com- 
munity when the centers of common life are organized and 
made more formal. “(Community organization” is the rather 
indefinite term applied to a number of movements of the last 
twenty-five or thirty years all aimed at the revival, expansion, 
reconstruction, and integration of neighborhood or community 
life. The need for community organization arose ultimately out 
of the industrial revolution and the subsequent growth of 
cities. As these centers of population became larger and larger 
people came to realize their dangers. Genuine parliamentary 
government does not function in the city; there is poverty, vice, 
and congestion in the urban center; and class lines set up bar- 
riers between different elements of the population. As such 
conditions became more and more apparent various movements 
arose to restore the village type of life in the cities; to build 
up neighborhoods and local communities within the larger 
structure where life would be more like that of the small town.? 
But it seems as though this movement had come a generation 
too late. As Steiner? has pointed out, this community move- 
ment is the direct product of the conflict between the old 
village type of culture and the forces that are undermining 
this culture and building up in its place the complex pattern of 
modern city life. Indeed, the radio, the automobile, and other 
modern means of communication and transportation seem 
likely to urbanize the countryside. However, not even these 
changing conditions necessarily destroy the validity of a com- 
munity movement, though they may compel some remodelling. 
The whole issue will perhaps be clarified by consideration of a 
specific local situation. 


baugh, in The Gold Coast and the Slum, p. 223. Univ. of Chicago Press, 
1920. 
2 Another need that give rise to the community organization movement, 
of course, was the desire to bring some order out of the chaos produced 
by the existence of so many competing and uncorrelated community activi- 
ties and agencies. 

* Steiner, Jesse F., “Whither the Community Movement?” Survey, 62: 130- 


131, 1929. 
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ROXBURY: 


FROM VILLAGE HOMOGENEITY TO URBAN 
HETEROGENEITY * 


I;-THE PROBLEM 


The explanation of Roxbury’s problem is to be found in the 
history of its transition from a colonial village to a congested 
industrial center. “For about two hundred years this suburb of 
Boston maintained its unique and sharply defined character as a 
primary village community centering about common religious in- 
terest.” About the middle of the last century its growth was sud- 
denly accelerated and the village assumed an urban character. 
The coming of immigrants and industries, the increase in mo- 
bility and absorption into the adjoining metropolis destroyed the 
old homogeneous neighborhoods and primary group organization, 
setting up larger groups and secondary relations. The social con- 
trols of the old régime broke down and disorganization appeared 
in various forms. To the older inhabitants, whose traditions center 
around the Congregational Church, the situation seems unendur- 
able. 

I. HISTORY 


The colony of Rocksborough was settled in 1630 by sturdy 
farmers from Essex. They survived the hazards of the severe 
winters and the Indian wars and did their full share in the 
Revolution. At the end of the war the town was still a country 
village chiefly dependent upon husbandry. Road building, the 
stage, and in 1834 the Providence Railroad brought some expan- 
sion. Primary group relations persisted, however, until the middle 
of the nineteenth century. The Congregational Church, the Town 
Hall, and the Masons served as unifying forces. About 1830 
there was a marked interest in civic improvements. A board of 
health, fire department and newspaper were established, and the 
school system was greatly improved. Wealth increased; many 
private mansions were built and the first public library, founded 
in 1805, was followed in 1872 by the Fellowes Atheneum. In 
1841 Brook Farm, a socialistic experiment, was established, but 
although it persisted for six years it had little influence upon the 
community. 

With increasing prosperity the first evidences of disorganization 
began to appear. There was a sharp increase in land values and 
some conflict arose in connection with real estate deals. But the 

“Steiner, Jesse F., The American Community in Action, H. Holt, 1928. 
A collection of twenty community case studies made by graduate students 


of their home communities, pp. 107-33. Summarized and reanalyzed by 
permission of the publishers. 
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first real evidence of the breakdown of social control was in the 
church life of the community. At the beginning of the nineteenth 
century the support of the church had been put on a voluntary 
basis and attendance was no longer required. Additional churches, 
including those of several-new denominations, were built, but 
interest in church, particularly on the part of the younger people, 
began to wane. Between 1840 and 1850 the population doubled, 
and in 1846 the City was chartered. In 1867, when Roxbury was 
annexed to Boston, it had pretty nearly lost its suburban char- 
acter. Immigration and industrial development completed the dis- 
organization of the old community. The Irish, who were the first 
immigrants, came in 1818, followed by the Scotch and Germans. 
‘The Irish, being Catholic, resisted efforts at assimilation. “By 
the end of the century the congestion already apparent was in- 
creased by pressure from South Boston which was reaching the 
saturation point of population and industry.” Then came the Jews, 
Negroes, Letts, Poles, Italians, Greeks, Albanians, and Armenians. 
“The torrent of immigration flowed in so fast that there could 
be no satisfactory solution of the housing problem, and no or- 
derly racial grouping.” The public schools and the churches came 
into conflict with each other in their uncoordinated attempts at 
assimilation of these new groups, and disorganization was com- 
plete. 
Ii. PRESEN SITUATION 


No racial lines are drawn in Roxbury today with the exception 
of a tendency toward the segregation of Jews and Negroes. The 
churches have been the main “centers of uplift” in the com- 
munity, but today a number of social agencies exist. The Family 
Welfare Society, with a history of fifty years, is an effective 
institution. There have been boys’ clubs, and even a Working- 
men’s institute but they have exerted little influence. The Boston 
Y. M. C. A. is near the border and the churches have encouraged 
their young men to join. There is also the Roxbury Neighborhood 
House which serves the immediate district as a settlement. The 
most effective nonsectarian force, however, is the Norfolk House 
Center, with a total membership in 1925 of 1,744, a staff of five 
full-time and fifty part-time workers, almost as many volunteer 
assistants and a complete, diversified program. According to the 
report of 1926: “The most striking addition to the work has been 
the admission . . . of groups of Lettish-Americans who seemed 
ten years ago to be a markedly separate and alien factor in the 
community life.” An attempt at a community council (Roxbury 
Improvement Society) was made about 1905, which not only 
failed in its purpose but created new difficulties in the com- 
munity. 

Deterioration has affected the whole district; even the former 
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aristocratic section is as shabby as the rest of the town today. 
“Many streets present the picture of close-packed buildings at 
various angles, some having about them shreds of beauty and 
dignity, others patently cheap and flimsy structures of no known 
type of architecture, in several stages of disrepair.” Many of 
the older families have become extinct, and the descendants of 
others have moved away. Indicative too of the change in culture 
is the fact that the Latin School, once famous, has been moved. 
It is interesting that the old residents, although they have left 
Roxbury, continue to contribute to its churches and social agen- 
cies and to serve on the boards of these institutions. [Perhaps they 
thus perpetuate a cultural lag.] 

The constructive efforts of the churches and the social agencies 
are nearly offset by the demoralizing influences of the so-called 
athletic clubs, whose forerunners were local gangs, where dancing, 
drinking, gambling and vice flourished. Another factor in the 
demoralization of the district is the extent of cheap commercial 
recreational facilities. The churches, weakened by the influx of 
different racial stocks, are now making their stand against new 
conditions in the old community. But they have no resident sources 
of strength. Their most influential and wealthy supporters no 
longer live near at hand. The young people have become a serious 
problem to the churches. “In one year 50% of a class of teen-age 
girls had a record of illegitimacy as a result of relaxed vigilance 
and control during the summer months.” There are five strong 
Roman Catholic churches and a good many other denominations 
in addition to the original Congregational forces. They are well 
disposed toward each other and toward the social agencies, but 
there is little coordinated effort. “Thus . .. in the midst of an 
overabundance of churches, religious belief is not today the guid- 
ing principle of Roxbury.” 


IV. DIAGNOSTIC SUMMARY 


Causes. The chief factors in the present maladapted, disorgan- 
ized and demoralized district of Roxbury seem to have been: 
1. Sudden increased growth due to immigration and industrial 
expansion. 
. Resultant destruction of primary group relationships. 
. Extreme mobility. 
. Overshadowing influence of the larger city of Boston. 
. Migration of the older and abler members of the community. 
. Their loyal but absentee control over the machinery of re- 
organization, i.e., the churches and the social agencies. 
7. The absence of any real neighborhood or “natural” com- 
munities, due to economic, industrial, social and political 
factors. 
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8. The absence of any thoroughgoing and comprehensive plan, 
based upon careful study of the district as it now is, and 
articulating Roxbury with the Boston situation. 


Diagnosis. Roxbury represents a state of serious community 
disorganization caused by the destruction of the older system 
of primary group control through a sudden increase in population 
and the failure of the social forces of the district to reorganize 
adequately in the face of the new conditions. 

Recommendations. (1) A thorough and scientific study of 
present conditions, forces and needs, and (2) a community or- 
ganization program that will provide for Roxbury as a district 
of Greater Boston. 


This “life-history” of Roxbury illustrates the sort of in- 
formation needed today for satisfactory community organiza~ 
tion. It shows the necessity for understanding the historical, 
social, economic and political forces which affect a situation 
before attempting a community plan. Finally, it makes it very 
clear that community organization is more than the coordina- 
tion of social agencies, the cooperation of churches, or the 
integration of any one or two sets of forces, agencies or 
institutions. Before dealing with community organization sys- 
tematically, a brief reference to the history of the movement 
since Warner’s day will serve to indicate the origin of the 
various social agencies and organizations that faced the Rox- 
bury situation. / 

Historical Background. The most important new social 
institution of the latter part of the nineteenth century uplift 
and reform period was the settlement. The social settlement 
originated in England, in a spirit of religious service and 
philanthropy and as a reaction against the suffering caused by 
the industrial revolution. Ruskin, Carlyle and Kingsley pictured 
the conditions in city slums so vividly that numbers of uni- 
versity students became interested in the plight of the working 
class. Philanthropy proving ineffectual, the experiment of liv- 
ing among the slum dwellers was tried, in the hope of raising 
the tone of the communities through neighborly service and 
friendship. Toynbee Hall, founded in 1884, was the first recog- 
nized settlement. As the result of the visits of Jane Addams 
and Robert Woods to England three pioneer American settle- 
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ments were established about 1889: Hull House in Chicago, 
South End House in Boston, and the Neighborhood Guild in 
New York. By 1894 there were four settlements in Chicago 
and these first four are still dominant, Although the original 
motivation was religious the settlements soon became non- 
sectarian. They have aimed at the restoration of neighborhood 
life, interpreting one class to another, and stimulating the “nor- 
mal” agencies of the city to function in behalf of “the poor” 
in the congested districts. Recreation was from the first one 
of the predominant activities of the settlement, but various 
other programs have been promoted, including health work, 
clubs, forums, and adult education. Some of these have since 
been taken over by specialized agencies and organizations. The 
settlements are really inter-period institutions: they are post- 
Warner, but still for the most part, pre-professional. Although 
strictly nineteenth-century products their influence today is con- 
siderable. They will be dealt with below in connection with 
present-day community organizations. : 

About 1900 we enter a new period in the history of com- 
munity organization, which might be called the modern pro- 
fessional stage.® The literature of exposure and muckraking, 
characteristic of the late nineties and the early years of the new 
century, was replaced gradually by. fact-finding studies as the 
social survey developed. One of the first great surveys was that 
of Pittsburgh, begun in 1907 and completed the following year. 
Another characteristic of this period was the gradual diminu- 
tion of sentimentality and uncritical optimism. Finally, in con- 
trast with the preceding period, it may be described as 
democratic rather than paternalistic; professional rather than 
humanitarian. The entire period from about 1900 to the present 
falls readily into two divisions: the stage before the World 
War, and that during and following it. In the early years of the 
present century many of those interested in community organi- 
zation turned from the settlement, which had suffered from a 
spirit of patronage, to the public school building as a center of 
neighborhood activity of a more democratic nature. The Roch- 
ester demonstration of 1906-7 showed the possibilities of the 


*In 1902 the National Conference of Charities and Corrections had a 
section on neighborhood work for the first time. 
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wider use of the schools as centers around which to organize 
the leisure time and recreational activities of the community. 
In October 1911 the first National Conference on Civic and 
Social Center Development was held at Madison, Wisconsin, 
and this date marks the beginning of the movement on a large 
scale. This first conference was characterized by an almost reli- 
gious enthusiasm. A woman from the “Gold Coast” of Chi- 
cago, who attended the meeting, writes of it as follows: 


It was the deepest and most inspiring experience I have ever 
had with a group of people. . .. Some of us had caught the 
vision from the South Park Field House; others were fired by 
the experience of Edward Ward in the Rochester School cen- 
ters. . . . Woodrow Wilson spoke at one meeting. He said that 
the idea of the conference, if put into practice, would make 
America a true democracy. . . . William Allen White spoke at 
the closing banquet. It was not like most closing banquets. It was 
a crusade consecration, and that not in any spirit of duty but a 
joyful conviction that we had found the way into a new world. 
Trembling we stood on our feet and sang a Hymn to Brother- 
hood.® 


During the decade between 1911 and 1921 a remarkable de- 
velopment of both school and non-school community centers 
took place. In small towns and rural districts some three hun- 
dred community buildings were erected. The activities of the 
social or community centers, as they came to be called, included 
recreation, which was foremost, adult education, neighborhood 
forums, and such “community services’ as libraries, health 
work, vocational bureaus and the like. The community center 
movement was promoted by the increasing hospitality of the 
school and municipal authorities toward the wider use of school 
and city buildings for various purposes, and by the services 
of trained leaders furnished by such national organizations as 
the Playground and Recreation Association of America. Cer- 
tain difficulties arose, however, in the period immediately pre- 
ceding our entrance into the World War. Dangers of munici- 
pal and school board control began to be recognized. There was 
too strong a tendency toward regimentation—always a weak- 
ness of the public schools—and sometimes a conflict of author- 


*Zorbaugh, Harvey W., The Gold Coast and the Slum, p. 202, Univ. of 
Chicago Press, 1929. 
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ity, since school districts do not necessarily coincide with 
natural community areas. In the larger cities the old neighbor- 
hoods were breaking down and the population of foreign dis- 
tricts evinced no great interest in the new centers. Referring 
to those established on the Near North Side as a part of the 
Chicago School Center Movement, Zorbaugh says: * 


Within a year all but one of these community centers on the 
Near North Side had failed. It was not enough to open doors. 
There was no response from the community. Children came to 
the playgrounds. A few mothers came to the movies. But the 
men did not come. There was no evidence that people wanted 
to come together to discuss politics or local affairs. Neighbor- 
hoods did not support the centers. The doors were closed. [This 
happened before the War.] 


One of the boldest attempts at community organization ever 
made in the United States was the Cincinnati Social Unit ex- 
periment. The principal objective of the project was to bring 
about a combination of democratic control and professional 
services. To this end the 15,000 people who occupied the 31 
blocks of the Mohawk-Brighton district were organized along 
two lines. Each adult residing or working in the district was 
suposed to participate in groups through which he would be 
represented, first, as resident and consumer and, second, as 
producer and practitioner of some special skill. The first part 
of the organization was based on block councils which were 
supposed to be elected by all persons over eighteen years of 
age living in each block. Each council was then to choose a 
member to represent it on the Citizens’ (district) Council. 
These representatives also had some executive duties and re- 
ceived a small stipend. The second part of the organization was 
based on occupational councils of teachers, artisans, physicians, 
merchants, social case workers, and other vocational groups. 
One member of each of these bodies was its representative in 
the central Occupational Council. Finally, the Citizens’ Coun- 
cil and the Occupational Council meeting together constituted 
the General Council. Numerous obstacles were encountered, 
among them the influenza epidemic of 1918, the general ex- 


"Tbid., p. 203. 
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citement of war time, and the opposition of certain politicians 
at the city hall. 

In spite of these handicaps most of the projected organiza- 
tional machinery was actually set up and made to function. 
The development of a health service for small children will il- 
lustrate its method of operation. Some outsiders first suggested 
such a program. The matter was discussed in the Citizens’ 
Council. Then each member talked it over with the residents 
of her block. She reported the results of her conferences back 
to the Citizens’ Council which finally decided to undertake the 
general plan. But for details of procedure they turned to the 
Occupational Council and particularly to the physicians’ and 
nurses’ councils. The latter made very definite proposals which 
were discussed by the Citizens’ Council, referred to the sepa- 
rate blocks, and again considered by the central group before 
adoption. When the program was completely outlined its actual 
inauguration was relatively easy; it was a sound plan from 
the medical standpoint; and it was understood by the whole 
population. 

This “experiment” was continued for three years, 1917- 
1920, with financial support partly from the local communtty 
and partly from a national organization. The period was too 
short to yield conclusive results, although there were numerous 
achievements. On the other hand, its discontinuance when out- 
side support was withdrawn is not convincing evidence of 
failure, because of the unusual obstacles previously discussed. 

The World War caused first a rapid expansion of the com- 
munity movement and then a serious reaction when the attempt 
was made to carry over the ambitious programs of war-time 
to the post-war period. Due to the emotional appeals, increased 
mobility and communication, and the pressure of national or- 
ganizations, most of the population centers of the country were 
“organized.” Localism and neighborhood integration were 
sometimes destroyed due to the organization of interest group- 
ings allied with similar groups outside the community. 

Under the War Camp Community Service cities provided 
centers for social and recreational activities of the soldiers 
stationed nearby. Nearly everyone was involved in some sort 
of war-time activity or organization. Immediately following 
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the war the various national organizations attempted to con- 
tinue their programs, modifying them somewhat to fit post-war 
community needs. Fayetteville, N. C., for example, with a popu- 
lation of only 7,000, bonded itself for $115,000 to erect a 
community center as a war memorial. In Grand Rapids a 
Council for “after war service’ was formed. But there were 
many disappointments. About this time the Interchurch World 
Movement failed, although it had a world-wide appeal. Com- 
munity Service, Inc., also failed, and the American Red Cross 
gradually contracted its community work to disaster relief, 
home service for ex-soldiers, and some public health work. 
The failure of various organizations developed during the 
war to survive afterwards, particularly in the larger cities, is 
well illustrated by the history of the “Lower North Community 
Council” in Chicago.® During the war the Twenty-first and 
Twenty-second ward organizations of the Chicago unit of the 
Council of National Defense were particularly active. After 
the war, when it was suggested that the local units of the Na- 
tional Council continue as community councils, these two ward 
organizations which roughly corresponded with the Near 
North Side, combined and formed the Lower North Com- 
munity Council. A trained secretary was secured in 1919 and a 
democratic plan of organization intended for a membership 
of 5,000 was set up. “The work of the community council was 
to consist in the coordination of agencies and efforts devoted 
to the amelioration of conditions of the Near North Side, to 
the securing of needed improvements for the Near North Side, 
and, above all, to the building up of a spirit of neighborliness 
and of community interests among the varied groups living on 
the Near North Side.’”’ Committees on health, sanitation, re- 
creation, housing, music, and membership set to work. Some 
attempt was made to organize the blocks after the social unit 
plan, a civic forum was opened, and the office on Clark Street 
was transformed into an information and advice center, “the 
visible symbol of the new neighborliness that was to weld the 
Near North Side into a community.” But the task was im- 
possible—there were now too many cross-currents of interest 
and culture; the temporary and emergency neighborliness gen- 
"Ibid, Chap. X. 
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erated by the war had vanished. First, the volunteers, on whom 
the Council had depended, drifted into other activities, the pro- 
fessional men lost interest, and the “community” itself failed 
to respond. The membership drive recruited less than one thou- 
sand, funds were exhausted, the “social block” experiment went 
to pieces, and interest in the forum waned. A crisis was reached 
in 1921, the secretary was allowed to resign, and the policy of 
the Council changed. Efforts at creating neighborliness ceased, 
and under a part-time secretary the organization tried to dis- 
cover its place in the district. Finally, in 1922, after two con- 
troversies, the Council surrendered its idealized program of 
community life, became realistic, studied the forces in the life 
of the district and eventually became a social agency with 
limited functions rather than a democratic community or- 
ganization. 

Community and Neighborhood Work Today. Despite 
the failure of the roseate dreams of war camp community or- 
ganizers to materialize, and the difficulties now more clearly 
recognized, a great deal of neighborhood and community work 
is being done in this country today. Among the agencies most 
prominent in this field are the settlements, school centers, play- 
grounds, and clubs of various kinds, 

The settlement faces many difficulties today.1° Industry is 
encroaching more and more and the old neighborhoods are dis- 
appearing. The original population of the districts has in many 
cases moved out and the newcomers are not always sympa- 
thetic with the aims of the settlement. Criticism of the settle- 
ment as a neighborhood institution comes from a number of 
quarters. It is pointed out that they appeal mainly to adoles- 
cents and women, and are usually run by women also. They 
seem to have lost contact with their clients in many cases. “It 
is unquestionably true,” says Tibbitts,! “that, in the main, the 
settlement is not conversant with the underlying forces of com- 
munity activity.” Their lack of democracy in many instances 
and their tendency toward patronage are objected to as un- 
American, and it is pointed out that even the English settlement 
is becoming a democratic center of community life rather than 


” Tibbitts, Clark, “A Study of Chicago Settlements and Their Districts,” 
Social Forces, 6: 430-437, 1928.  Thid., p. 435. 
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a place of residence for benevolently inclined outsiders. On the 
side of social research, too, the universities have to a large 
extent succeeded the settlements, and the latter on the whole 
have not even availed themselves of the findings of the former. 

On the other hand the modern settlements find many sup- 
porters. But they are committed to a modification of the tradi- 
tional program and are developing new methods of work. Some 
settlements meet the changing conditions of their vicinity by 
a complete shifting of emphasis in their work. If a new na- 
tionality has “invaded” the district, the social workers seek to 
interest the newcomers in the “house” and its services. Then 
they have the task of teaching the old and the new inhabitants 
to respect each other and to cooperate for the common good. 
Occasionally a settlement follows its departing clientele to an- 
other location. When the area is invaded by business and in- 
dustry, instead of by a new race or nationality, the settlement 
is often faced with a more difficult problem. Such a change in 
the use of land commonly sounds the death knell of neighbor- 
hood life. The social workers must therefore decide whether 
to abandon the district or to continue the house as a “service 
station” for the dwindling and transient population. 

Similar to the settlements in many ways are the school social 
centers. They carry on many of the same activities, but the 
school centers have no resident staffs, they maintain no house- 
hold of “professional neighbors.” Typical of this kind of 
agency is the East Boston School Center.*? 

East Boston, situated on two islands, has a population of 63,000, 
two-thirds of which are native born. Italians constitute about 
one-half the foreign-born residents. The “community” is divided 
into four sections: the first and second border on the water front 
and have most of the manufacturing and mercantile establish- 
ments. The third district is residential, and the fourth suburban. 
The “community” has one real park, four school playgrounds 
and a municipal gymnasium. There are a number of commercial 
recreational institutions, including four moving picture houses and 
seven dance halls. East Boston is predominantly Roman Catholic; 
the four synagogues and the fifteen Protestant churches are 
weak and poorly attended. Relief is administered by the Jewish 
Charities, the Family Welfare Society and the Society of St. 


™Remer, Alice W., “The East Boston School Center,” Social Forces, 
5: 97-102, 1926. A summary. 
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Vincent de Paul. Other agencies include the Boston Health 
League, three settlement houses, a public library and a dispensary. 

The School Center is located in the High School which is in 
the residential district. It has very little space, few facilities, and 
is neither beautiful nor new. There is a staff of twenty connected 
with the work of the Center, all being paid workers except the 
leader of the Girl Scout troop. All but three are residents. “With 
all these people, the center work is a subsidiary occupation and 
several of them are in the Center as much if not more from 
interest in the community than for the money they receive.” All 
but two workers are or soon will be on the city payroll. “The 
Center gets what it can from the city for the full time term, and 
raises the rest of the money required for its activities in the dis- 
trict.” Regular activities include: (1) the Women’s Club, (2) the 
Center Melodic Society, (3) the basketry class, (4) the Com- 
munity Center Social Dance, (5) free moving pictures, (6) the 
Beatrice Club for older Italian girls, (7) an orchestra, (8) Junior 
City Council, (g) Girl Scouts, (ro) dressmaking class, (11) mil- 
linery class, (12) boys’ and girls’ athletics. 

The district is not a real community, and the Center is handi- 
capped by an attitude of passivity on the part of the inhabitants, 
but the writer points out that the Center is the only institution 
viewing the district as a whole, and concludes that for the effort 
and money put into it “there has been excellent return.” 


A recent study by the U. S. Bureau of Education revealed 
the fact that thirty-two states and the District of Columbia 
have laws providing for the community use of school buildings. 
Between 1919 and 1924 there was a definite increase in the 
number of school centers, this increase being as great as 55% 
in cities over 5,000.1° The distribution of the two hundred and 
twelve clubs in the seventeen community centers of Washing- 
ton, D. C., in 1925 is shown in the following table: 14 


Miscellaneous: musical, parliamentary law, public speaking, etc. 65 
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“The National Community Center Association attempts to promote this 
type of community organization throughout the country. 

“Bowman, Le Roy E., “Community Progress: Developments in Com- 
munity Organization,” Social Forces, 5: 91-94, 1926. 
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In addition to the settlements and social centers ’® any 
thorough study of community organization should take into 
consideration many other types of association. Often a cham- 
ber of commerce seeks to coordinate the civic as well as the 
business interests of a local area. Sometimes a federation of 
women’s clubs, a city club, an improvement association, a 
council of churches, or a welfare federation may provide the 
leadership and the mechanism for community action. 

Most of the discussion so far has been concerned with urban 
conditions. But community organization is probably as well 
developed in the country as in the city. Even before the coming 
of professional social work to rural districts, important contri- 
butions to neighborhood and community life were made by the 
Grange, the Farm Bureau, and the consolidated school. Each 
of these brought people into closer cooperation for economic, 
educational, and recreational purposes. The rural Y. M. C. A. 
has achieved something toward breaking down religious bar- 
riers. During the War nearly every county in the United States 
had a Red Cross chapter. People worked together to make 
bandages, sweaters, and other supplies for the soldiers; they 
looked after the needy families of men in service; they pro- 
moted friendly feeling between various ethnic, religious, econo- 
mic, and “social” groups in the county ; they introduced the idea 
of professional social work. About the same time several states 
were experimenting with county welfare departments.*® These 
have frequently resulted in the coordination of social work 
activities and have made possible the employment of persons 
with professional training. However, this movement has not 
spread very widely. Social work in the conventionally limited 
sense is rare in rural regions, but the promotion of neighbor- 
hood and community life is going forward no less actively 
and successfully than in cities. 


The settlement today is more devoted to the adjustment of immigrants 
than anything else, and to the effort to bring to the underprivileged gener- 
ally all the benefits of the city. The community center now aims not merely 
to hand down traditions, but to form a matrix in which new values can 
be worked out by neighbors facing a new social situation. It is “to be 
judged by its efficiency in adapting groups of people to changing civic and 
social life.” 

Summary of discussion at the 1928 National Conference of Social Work, 
reported in Social Forces, 7: 97, September, 1928. 

*® The North Carolina plan is outlined in Chap. XX XI. 
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Work for the Negro is also relatively undeveloped. North 
Carolina, however, has recently undertaken such work on 
rather a large scale, the experiment involving the organization 
of twenty-six counties.17 Community work in the South gen- 
erally received a tremendous impetus as a result of the War, 
and the movement has continued. In 1919, for example, Rich- 
mond, Va., had a recreational system costing $7,000. In 1920 
the budget increased to $27,500, but the business men of the 
city felt that even this was insufficient for the needs of the com- 
munity and raised $35,000 in addition. From other similar 
evidence it is apparent that the South has now discovered that 
it is not as poor as it thought and that it has sufficient wealth 
for the support of needed social and community work. 

The various forms of organization for coordinating com- 
munity activities and social work will be discussed in Chapter 
XXXI; there remains only the question of the evaluation of 
community work. Robert W. Kelso, at the 1927 meeting of the 
National Conference of Social Work, proposed the following 
tests of progress: 18 


TESPS sO PROGRESS 


“The purpose of all community efforts is to advance the com- 
munity welfare by protecting society from anti-social forces, by 
rendering favorable forces more effective, and by developing a 
program of service conducive to such advancement.” This in- 
volves the union of groups and individuals into a cooperative 
organization, the efficiency of which may be determined by the 
following tests: 

1. How thoroughly and adequately is the whole field of need 

covered ? 

2. Are methods efficiently coordinated? Is the community will- 
ing to pay for expert leaders? 

3. What of the “soundness of the principles of action which 
lie beneath the methods used?” Apply this test to the care 
of the aged, of children, and similar classes. 

4. What is the degree to which competition is disappearing 
and cooperation increasing? 


“Oxley, Lawrence, A., “Organizing the North Carolina Negro Com- 
munity,” Southern Workman, 58: 3-11, 1920. 

*“Vests of Progress in Community Organization. 
pp. 478-81. Summary. 


” 


Proceedings, 1927, 
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5. What is the “degree to which community consciousness is de- 
veloped by educational interpretation of problems and 
methods ?” 


Sociological Criticism of the Community Movement. 
In recent years there has been a gradually increasing amount 
of sociological criticism of the community movement culminat- 
ing about 1925 in a new type of approach to the study of the 
community and the problems of community organization. In 
marked contrast to the books published around 1920, are those 
of Professor Jesse F. Steiner, for example, which suggest a 
far more scientific approach to the subject. A few of these 
sociological studies will be referred to briefly, an analysis made 
of their implications, and some general conclusions presented. 

Scientific methods for the study of neighborhoods and 
cities include (1) surveys, (2) ecological investigations, (3) 
community case studies, and life-histories which may or may 
not be ecological, and which are usually more general, less 
exhaustive and more concerned with history, and (4) culture 
analysis. Surveys and ecological studies have already been de- 
scribed in Chapter XVI. One of the first examples of ecologi- 
cal approach to the study of a city was R. D. McKenzie’s “The 
Neighborhood: A Study of Local Life in the City of Colum- 
bus, Ohio.” ?® “Human Ecology,’ as seen by Professor Arthur 
E. Wood, is the study of the “adaptation of the community to 
its economic, geographical, and cultural environment; the dif- 
ferentiation and segregation of areas, groups and institutions 
within the community; and the process of structural and social 
change undergone by the community as a whole and within its 
component parts.” ?° Another such study of particular interest 
to students of community organization is Zorbaugh’s The Gold 
Coast and the Slum, an investigation of the Lower North 
Side of Chicago. This region is one mile wide and a mile 
and a half long, bounded by the Chicago River on the south 
and west, by the Lake on the east, and North Avenue and 
Lincoln Park on the north. It contains a population of 90,000 

19 ma 5 : ig 5 . ‘ x 5 
7 I si 780-800, asic Ge ses a get ge fete ES a 

ay, 1922. 


2° Community Problems, p. 11, Century, 1928. 
* Zorbaugh, H. W., University of Chicago Press, 1929. 
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Americans, Italians, Irish, Greeks, Persians, Poles, Hun- 
garians, Sicilians, and Negroes. Some twenty-eight nationali- 
ties are represented. The area is divided north and south into 
three districts: the “Gold Coast” on the lake front, a rooming 
house section in the middle, and “Little Italy” on the west. 
The region is in process of disintegration. Expansion, succes- 
sion, physical changes, the rise of occupational and other divi- 
' Sive interests, the breakdown of local culture and public opin- 
ion, increase in social distance, mobility, and centralization 
have destroyed the homogeneity of the area until it can no 
longer properly be termed a community. Such studies show 
the futility of attempting to restore the old neighborhood life 
in the large cities at least.?? 

There are two good collections of community case studies 
and life-histories: Pettit’s Case Studies in Community Or- 
gamization,”® and Steiner’s The American Community in Ac- 
tion.** The first consists of five long studies of communities 
in which organizers were definitely trying to secure community 
coordination along certain specific lines. The second is a collec- 
tion of twenty studies by graduate students of their home com- 
munities in all their various aspects; history, conflict, disor- 
ganization, demoralization and readjustment. It was from this 
book that the case given at the beginning of the chapter was 
taken. 

The best recent example of a “culture analysis” is the Lynds’ 
Middletown.?® This book of over five hundred pages embodies 
the results of an exhaustive study of a typical American com- 


Cf. Thomas, W. I., The Unadjusted Girl, p. 44. Little, Brown Co., 
1923. “The typical community is vanishing and it would be neither possible 
nor desirable to restore it to its old form. It does not correspond to the 
present direction of social evolution, and it would now be a distressing con- 
dition in which to live. But in the immediacy of relationships, and the 
participation of everybody in everything, it represents an element which we 
have lost, and which we shall probably have to restore in some form of co- 
operation in order to secure a balanced and normal society—some arrange- 
ment corresponding with human nature.” 

* Pettit, Walter W., Century Co., 1928. 

* Steiner, Jesse F., Henry Holt Co., 1928. Case-studies of individuals are 
also a valuable index to community organization or disorganization. For 
example, Case No. 5 in the Judge Baker Foundation Series gives a very 
clear “inside” picture of community conditions in this particular town. 

7» Lynd, Robert S. and Helen M., Middletown: A Study in Contemporary 
American Culture, Harcourt, Brace and Company, 1929. 
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munity (Muncie, Indiana) made after the anthropological man- 
ner. As a study of the life and activities of the average adjusted 
American it is unparalleled. The “cultural lag,” ie., the failure 
of the educational and religious institutions and the ideas of the 
population to keep pace with the advancing industrial and tech- 
nical development, is clearly shown. As one reviewer put it: 
“Here, as never before, is proof, and plenty of it, that a man 
with stone-age ideas can drive around in a high-priced auto- 
mobile.” 7° 

Such studies as those cited attempt to unearth all the social 
forces, ecological, cultural, and political, that make for integre- 
gation as well as disorganization. They have shown that in- 
creased mobility, improved communication and wider contacts 
are breaking down the old segregated communities and that the 
development of the city as a whole affects that of the neighbor- 
hoods, which are thus, as localistic units, rapidly disappearing. 
We may regret the passing of the old village type of life in 
urban communities, but, as Steiner says, “We are not willing 
to obtain the old neighborhood values at the price of isola- 
tion.” 27 They have shown too the importance of the “natural 
areas” of the city, which community organizers cannot afford 
to disregard, and the value of the historical study of the com- 
munity, of its traditions, and the’ course of development of 
its institutions. Steiner, again, has pointed out that disorganiza- 
tion in itself is not deplorable; it is a necessary condition that 
precedes reorganization. Finally, community disorganization 1s 
coming to be interpreted generally as a failure on the part of 
the local social forces and institutions to adapt themselves to 
changing conditions in the community life. 

Conclusion. The “way out” in community organization 
will come, if it all, through the appreciation of four principles: 
first, a recognition of the importance of regional and inter-com- 
munity relationships; second, a recognition of the passing of 
the neighborhood as a basis for organization, and the necessity 
for association on a selective basis, articulating with larger 
interest groupings, rather than geographically ; third, a recog- 

* Grattan, C. Hartley, “A Typical American City,” New Republic, Feb. 
27, 1920, pp. 48-9. 


Steiner, Jesse F., “Whither the Community Movement?” Survey, 
62: 130, 1929. 
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nition of the necessity for basing programs of community 
organization on realistic and scientific social psychological 
studies; and fourth, a recognition of the fact that community 
programs must involve more than the correlation of social 
agencies ; that in addition they should attempt to promote gen- 
eral community solidarity by building up varied activities in 
which all participate.*8 

Community and neighborhood work should not be thought 
of as contrasting or conflicting with case work with indi- 
viduals, but rather as complementary to it. In successive periods 
in the history of social work the emphasis has been placed first 
on one, and then on the other. But both are needed. Social 
problems seem to possess both individual and social aspects. 
There is maladjustment of the individual as well as maladjust- 
ment of the community, institutions, or organizations; indi- 
vidual disorganization and demoralization as well as social. 
The individual may be out of adjustment with his environ- 
ment, or his social environment may be maladjusted as a means 
of satisfying the needs and wishes of the individual. Social 
and personal disorganization are two sides of the same shield. 
Furthermore, community agencies and institutions are impor- 
tant in the adjustment of the individual. Hence the case worker 
finds it necessary to be familiar with the social resources of 
the community.*® Such knowledge is an integral part of his 
professional equipment.’ Every case worker, therefore, should 
also be a student of community organization. 

There is a great need for professionally and scientifically 
trained leaders in the field of community and neighborhood 
work. So far such training has been largely on an experimental 
or apprenticeship basis. The place of community study and 
training in the curriculum of the school of social work has not 
yet been determined satisfactorily. Courses in community or- 
ganization are apt to be somewhat vague and general in at- 
tempting to be as comprehensive as the subject requires. But 


* Cf, Pettit’s definition of community organization: “Assisting a group of 
people to recognize their common needs, and help them to meet these 
needs.” Pettit, Walter W., “Some Prognostications in the Field of Com- 
munity Work,’ Nat. Conf. Social Work, 1925: 681-685. 

*” Byington, Margaret F., What Social Workers Should Know About 
Their Own Communities. Russell Sage Foundation, 1924. 
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there are signs, such as the existence of case books, to which 
reference has already been made, that this will not always be 
trues? 

In the next two chapters, to which this one has served as a 
general introduction, we shall deal with two particular aspects 
of the general field of community organization, namely, recre- 
ation and group work, and promotion and publicity. 

© Steiner, Jesse F., Community Organization, Century, 1925, Chap. XXV. 


CHAPTER XXIX 
RECREATION AND GROUP WORK 


There seems always to have been a close relationship be- 
tween community organization and the playground and recre- 
ation movement. Settlements and other social centers have pro- 
vided facilities for play and leadership for small groups of 
various kinds. Athletic managers and playground directors 
have regarded their work as inseparable from the development 
of local group loyalty. In the minds of some people the pro- 
motion and supervision of leisure time activities are identical 
with community organization. We have already shown how 
much broader is the real scope of neighborhood and com- 
munity work. It remains to demonstrate the place of recreation 
in this larger field. Briefly the “logic” of the situation is this: 
people who play well together are likely to work together 
successfully; and the integration of communities can be 
achieved best through the development of team work in small 
groups. . 

The techniques of group work and of the direction of lei- 
sure time have not been as thoroughly analyzed as have those 
of case work. There is a great deal of trial and error and 
following of “hunches,” but by no means everything is left to 
‘Gnspiration.” The following history of a women’s club will 
display some of the functions of such a small group and some 
of the methods used by the social worker who sponsored it. 


A WOMEN’S CLUB? 


Near the heart of a large city in the Middle West is a small 
Neighborhood House which fosters numerous social and civic 
activities. It is located in a district of small homes owned or 
rented for the most part by artisans of native white stock. 

2 Prepared with the cooperation of two social workers who were in close 


touch with this club for five years. 
477 
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Several years ago a nurse and a social worker on the Neigh- 
borhood House staff felt that there was need of some organization 
to provide instruction in homemaking and to develop outside in- 
terests for mothers who were attending the Baby Welfare Sta- 
tion. The first invitation went out to women who were not active 
in other groups such as parent-teachers’ associations or churches. 
Advantage was taken of their expressed desire to renew the ex- 
periences of war time, when women of the district gathered in 
the name of Red Cross to make various articles for soldiers and 
to perform other services. These gatherings had afforded oppor- 
tunities not only for useful activities but for wholesome good times 
as well. In the four years since the War the women had missed 
these busy, friendly groups, but no one had taken the initiative to 
revive them or to provide a satisfactory substitute. This was the 
situation when the social worker and the nurse launched their 
project of a woman’s club. The expressed purposes of the pro- 
posed organization were to help specially needy mothers by sew- 
ing and to study various aspects of child care. Other activities 
were also suggested. 

The club was started in 1922 with most of the initiative coming 
from the residents of Neighborhood House. The women met 
weekly to sew and to play games. There were talks by outsiders 
on child training. Once a month there was an evening party to 
which husbands were invited. During the year some new members 
were added who were not primarily interested in children. Per- 
haps that was one reason why enthusiasm never rose very high. 
The women felt that the new club did not equal the Red Cross 
which had provided the only other organized group experience’ 
most of them had known. 

During the second year the program was again planned by 
the social worker, but now in conference with the club officers. 
There was a series of talks on homemaking subjects, and service 
was stressed at the expense of recreation. Evening parties were 
continued, but they were less frequent. Some members of the 
club were themselves beneficiaries of work done by the group. 
This proved to be a policy of dubious merit. It seemed to pro- 
mote mutual sympathy and group solidarity, but it attracted new 
members interested in material benefits. 

Presently there were two factions in the club. One felt that all 
recreation was a waste of time for busy women like themselves. 
The other had a very indefinite idea of what it wanted to do, ex- 
cept that it did not want to work so hard. The president happened 
to belong to the latter group. When she could not win over the 
members of the other faction she became disgusted with the 
dispute and withdrew from the club. Her example was followed 
by a number of her personal friends. However, this did not 
break up the club entirely. The membership had increased and 
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the places of those who resigned were presently taken by new 
members. 

In 1924 the program was planned largely by a committee with 
only a few suggestions from the social worker. There were “know- 
your-city” trips; speakers were invited to tell of the work of 
other social agencies; millinery classes were held; special days 
were set aside for social events, chief of which was a monthly 
pot-luck luncheon ; evening parties were held occasionally ; sewing 
was done for particular families whose identity was not disclosed, 
and some sewing was done as a money-making project for the 
club. The new leaders seemed to be more competent, and the 
spirit of the club was much improved. 

In 1925 the Neighborhood House moved irto a new and attrac- 
tive building. The new quarters seemed to improve the spirit and 
dignity of the club. Also there was much work to be done to 
put the new house in order. From working for Neighborhood 
House to working for other social agencies was but a step. Be- 
fore the year was out the women were sewing for a hospital. 

In 1926 the formal program consisted of educational talks and 
music, both provided from the outside. Various services were 
undertaken for the Needlework Guild, Boy Scouts, and Girl Re- 
serves, in addition to work done for Neighborhood House. There 
was recreation after the work hour. Special parties were planned 
for the families. There was marked growth during this year. Busi- 
ness meetings were conducted with more dignity; a constitution 
was written; the name was changed from Mothers’ Club to 
Women’s Club; the group became a member of the city-wide 
Council of Clubs. A new group of young mothers was sponsored ; 
a joint contribution was made to the Community Fund and indi- 
viduals took part in the annual campaign; influence was exerted 
to have a near-by park improved. 

The following year the program committee met with the social 
worker and made its plans month by month. There were two meet- 
ings a month for service. At one meeting there was a formal 
program and a tea for prospective members. The fourth meeting 
was devoted to business and a pot-luck luncheon. Group con- 
sciousness and loyalty seemed to keep on growing, and thére was 
increased interest in civic affairs of the larger community. 

In looking back over the five years’ history of this club several 
points seem significant. Membership has changed, of course, but 
not rapidly. Losses have been due principally to change of resi- 
dence and to acceptance of responsibility in other groups. There 
has been only one factional split, and recovery from that was 
fairly prompt. New members have been chosen from friends of 
those already in the group, from women living in the immediate 
vicinity, and from lists of persons suggested by nurses or social 
workers, There is no formal initiation. 
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The réles of the various members now in the club have been 
characterized by the social worker as follows: four constitute a 
sort of inner circle, seventeen make up the rank and file, while 
eight are “on the fringe.” The president is an accepted leader, 
as are two other members. There are two or three “would-be” 
leaders, a “scatterbrain,” a “bonehead,” a “slattern,” a chronic 
complainer and disloyal idler, a grateful recipient, a clown, an 
incessant talker who takes herself very seriously, and a bragging 
quilter. 

While the social worker has always been at hand to make sug- 
gestions and to take a hand when conflict threatens, the members 
of the group have developed a great deal of initiative and execu- 
tive ability among themselves. The esprit de corps of the group 
is manifested in enthusiasm for various projects and in a spirit 
of mutual aid. The success with which the withdrawal of several 
prominent members was met indicates that on the whole the club 
has developed good morale. There is an unwritten law against 
gossip. There is a tradition that every new baby shall be pro- 
vided with a blanket. There is genuine interest and participation 
in several civic enterprises. 


The social worker who organized this club and guided its. 
destinies seems to have been successful in steering a middle 
course between the two extremes of domination and neglect. 
She neither did too much for the group nor did she leave it to 
flounder when difficulties appeared. The club itself has come 
to mean a great deal to its members. It provides an escape from 
the routine of everyday life and work, training in team work, 
wholesome play, and a connecting link between the individual 
and the larger community. 

Similar group experiences are provided for boys and girls 
through the Y. M. C. A., Y. W. C. A., Boy Scouts, Campfire 
Girls, Girl Scouts, Pioneers, 4-H Clubs, and a host of other 
agencies. Play facilities and leadership are also made available 
in many places through the public schools, parks, and play- 
grounds. Two plans for the administration of public recreation 
are illustrated by the following summaries. 


KALAMAZOO, MICHIGAN ? 
Recreation in Kalamazoo, which is a city of about 60,000 popu- 
lation, involves two city departments and the Board of Education. 


* Based on interviews with Mr. Lawrence P. Mosher, Director of the 
Recreation Department, and Mr. Curtis Davis, formerly of the Department. 
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The Park Department is responsible for the upkeep and im- 
provement of the city parks, three of which are used as play- 
grounds. The Recreation Department employs, trains, and super- 
vises the playground leaders, provides equipment and supplies, 
and directs activities. The Board of Education permits the use 
of six school playgrounds and contributes half of the recreation 
budget. The Director is directly responsible to the Recreation 
Commission, which is composed of six members, three appointed 
by the city and three by the Board of Education. The Commission 
employs eighteen playground leaders, nine men and nine women, 
and three special swimming instructors during the playground 
season. The Director, and his assistant, who is on part time, are 
employed on a year-round basis. Applicants for positions as 
playground supervisors are generally chosen from the graduates 
of the ten weeks’ Spring Institute, and are commonly students or 
graduates of one of the two local colleges. 

In the summer recreation for children of the community cen- 
ters around the nine playgrounds. Each is directed by two lead- 
ers, a man and a woman, and is open from one in the afternoon 
until dark, for a period of eight weeks. Eight of the grounds are 
open five days a week; the ninth, which is in the poorer district, 
operates six days, Games and activities of various kinds furnish 
recreation for the attendants. During the summer of 1929 there 
were twenty-four playground teams, organized into six leagues. 
The total attendance for the eight weeks was approximately 
100,000. 

Kalamazoo has a year-round recreation program for both adults 
and children. During the winter months the schools are responsi- 
ble for the athletic and amusement activities of the school chil- 
dren. The Recreation Department provides ice-skating rinks for 
both children and adults and utilizes the school gymnasiums for 
the non-school group winter program. 

In addition to the work of the Recreation Department the 
Park Department maintains and improves the numerous parks, 
which include a large recreation park, a tourist camp, and a well- 
equipped park for children provided with a merry-go-round, wad- 
ing pools and a menagerie. Several years ago a municipal golf 
course was started by the Park and Recreation Departments but 
was later turned over to a separate organization. 

Special recreational facilities are provided for the Negroes of 
the city by the Douglas Community House. Its program is super- 
vised by the Playground and Recreation Association of America. 
The City Recreation Department is not affiliated with that or- 
ganization. City playgrounds in districts where Negroes reside 
are of course open to them. 
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Cleveland has one of the best playground systems in the coun- 
try but due to the fact that it is administered by two separate de- 
partments some duplication and overlapping have resulted. The 
Recreation Department of the city conducts a number of play- 
grounds of its own with little reference to those conducted under 
the Board of Education. The latter board maintains forty-nine 
playgrounds. These school grounds are open during the summer 
from nine in the morning until dark, and each field is supervised 
by three or four leaders. These leaders have usually been selected 
on the basis of competitive examinations given in various col- 
leges and universities in Ohio and neighboring states by a repre- 
sentative of the Board of Education. During the playground 
season they attend a training class, and their work on the play- 
grounds is carefully supervised by field workers who thus maintain 
liaison between the leaders and the administration. The activities 
include games of all kinds, shows, folk dancing, sewing, wood- 
work, track meets, dramatics, inter-playground baseball for both 
girls and boys, swimming, boxing, harmonica bands, pageantry, 
and other forms of recreation. Many of the special activities are 
supervised by expert instructors who cooperate with the leaders 
on the various grounds. 


The first case illustrates a cooperative plan involving the 
schools and the city departments of parks and recreation, oper- 
ating under a representative board.with a joint official. Excel- 
lent results are secured, harmony on the whole is maintained, 
and duplication avoided. In Cleveland, on the other hand, with 
its two separate departments, overlapping is unavoidable. The 
activities on the separate playgrounds are varied and inter- 
esting, and the work is carried on under excellent supervision. 
The weakness lies in the administration of recreation for the 
city as a whole, which lacks unification due to the existence of 
two autonomous departments. In Los Angeles the overlapping 
is carried even further. Here three distinct departments con- 
duct recreational activities with little reference to each other, 
and no adequate division of labor. Eventually the Board of 
Education hopes to conduct all the recreational activities involv- 
ing school children. At Oxnard, California, the city, the county, 
and a private organization have combined to “put on” a county- 
wide program that is probably as good as any in the country 
for a community of this size. Recreation in Baltimore, Mary- 
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land, is still more complexly organized, and involves a com- 
bination of city, county, state, and private enterprise. Unifica- 
tion is secured by means of a director who represents all four 
interests, but this centering of responsibility in a single in- 
dividual involves a serious danger. 

Need for a Recreational Program. For ordinary pur- 
poses we may define play as activities which are engaged in for 
their own sake, and define work as activities which are directed 
at some more remote objective. Play is therefore relatively 
spontaneous; participation is to a certain extent under one’s 
own control. Work is performed more frequently as a neces- 
sary evil; often it involves subjection to another person or to 
an impersonal corporation. For the man with an interesting job 
or for the football player play and work tend to merge. But 
in general they are not difficult to distinguish. 

There are still a few people who look upon play as a waste 
of time. There are many more who regard it as a legitimate 
activity, but assume that it will “take care of itself,” and can 
see no reason for a program of organized play and recreation. 
But to an increasing number it is clear that play is a necessity 
for which definite plans must be made. 

The development of machine production with minute sub- 
division of labor has brought increasing monotony of work. 
The man whose grandfather made sheets of leather into shoes 
may be performing just one of 200 operations involved in the 
manufacture of shoes. His grandfather was something of an 
artist; he is a little better than a machine. On the other hand, 
the factory system has made possible a great increase in the 
amount of leisure time. In 1909 eleven-twelfths of the indus- 
trial workers in the United States were occupied more than 
eight hours a day; at the present time it is estimated that three- 
fourths of them are employed on an eight-hour basis.* There 
is thus more time to play and more need of recreation than 
there was a generation ago, but there is reason to believe 
that most people do not know how to play. 

In the first place, many persons engage in spare-time activi- 
ties that are very much like their work. Bookkeepers and other 


® Nash, Jay B., The Organization and Administration of Playgrounds and 
Recreation, p. 54 ff. 
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sedentary employees play cards while day laborers pitch horse- 
shoes. But more serious is the substitution of passive enjoy- 
ment of movies or radio for participation in group activities 
through which one may find self-expression and social recogni- 
tion. For those who seek action in dancing, pool, or bowling, 
there are too few inexpensive establishments with wholesome 
surroundings. 

Both in small towns and in great cities there is a great deal 
of loafing, especially on the part of boys and young men. ‘The 
experience of juvenile court judges and probation officers in- 
dicates that the old adage about Satan and idle hands still holds 
good. When the use of spare time is not planned, there is not 
only individual idleness but also the development of gangs. 
“The boy with time on his hands, especially in a crowded or 
slum environment, is almost predestined to the life of the 
gang. . . . Once a boy has tasted the thrilling street life of 
the gang, he finds the programs of constructive agencies in- 
sipid and unsatisfying.” * : 

So far our discussion has referred primarily to people on 
the lower economic levels. But professional and business folk 
also need systematic recreation. With them work is often so 
interesting that it is absorbing. The game of getting ahead be- 
comes too thrilling; they take themselves too seriously ; nerves 
get wrought up; and irritability ensues which bodes ill for in- 
dustrial relations, family life, and the whole social fabric. For 
these and many other reasons it has been found necessary to 
make definite provision for systematic and directed recreation 
for people of all ages and incomes. 

A closely related function is the regulation of commercial 
recreation. Theaters, pool halls, bowling alleys, amusement 
parks, dance halls, excursion steamers, and road houses cater 
to the popular demand for escape from drab routine. But their 
proprietors are not primarily interested in furnishing whole- 
some amusement. They are immediately and often exclusively 
concerned with making money. Hence they are often disposed 
to wink at irregular and illegal practises when they do not 
actually encourage them. 

Thus there is need in every community for a well-rounded 


“Thrasher, Frederic M., The Gang, p. 79. 
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program of spare-time activities which will contribute to the 
development of healthy personalities and friendly social rela- 
tions. 2 

Playground and Recreation Movement. Credit for orig- 
inating the recreational movement is generally given to the 
settlements whose history was described in the preceding 
chapter. The first period of the play movement was that 
roughly between 1885 and 1893.° During this time the first 
sand gardens and play areas were established in crowded sec- 
tions of large cities under direction of settlements and churches. 
These were the earliest provisions for free recreation made 
in this country for the poor of the cities. They were prompted 
by the humanitarian spirit characteristic of the age. The second 
period, from 1894 to 1900, was that of small playgrounds. 
By this time there were four settlements in Chicago, and to 
one of these, Hull House, we owe the first “model” play- 
ground. This was the period, too, of the early city parks. 
After 1900 programs demanding more elaborate equipment, 
trained leaders, year-round activities, and public support began 
to appear in a few cities. Unfortunately the uplift motive which 
characterized both these early periods has not entirely disap- 
peared; evidences of it are still found in the recreational sys- 
tems of many communities today. 

During the period 1900 to 1905 many of the cities reclaimed 
the smaller parks for public use and equipped them for play 
at municipal expense. The period 1905 to 1912 was character- 
ized by the expansion of the park system and of municipal 
recreation. In 1906 the Playground and Recreation Association 
of America was formed and for nearly a quarter of a century 
now this organization has taken the lead in the fight for 
public, city-wide recreation. Chicago was the first great city 
to undertake organized municipal recreation on a large scale. 
In the summer of 1905 the South Park Commission opened 
ten elaborately equipped parks to the public. During this same 
period a movement which goes back to the settlements began 
to develop rapidly, namely, the attempt to organize recreation 


’See Rainwater, C. E., The Play Movement in the United States, Chi- 
cago: University of Chicago Press, 1922, for excellent historical discussion. 
The division into periods here used is roughly that made by Rainwater. 
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on a neighborhood or community basis. In Chicago parks well 
equipped field houses were built, containing usually an assembly 
hall, gymnasium, swimming pool, club rooms, and a branch 
of the public library. In order to secure the interest and co- 
operation of the surrounding districts neighborhood associa- 
tions and community councils were formed in connection with 
each park. Simultaneously a movement to utilize the schools 
as neighborhood centers developed. In this scheme Rochester, 
New York, led the way in 1907. 

The period 1912-14 is termed that of “civic art and welfare” 
by Rainwater. Municipal orchestras, dances, dramatics, pag- 
eants and the like became popular. Some research was also car- 
ried out during these years. Recreational surveys were made in 
Detroit and Cleveland, and considerable legislation, both state 
and local, having to do mainly with the use of school buildings 
for community and recreation purposes, was enacted. During 
the war years of 1914 to 1918 recreation became more and 
more an affair of the local communities, under neighborhood 
associations and councils. In 1917 the War Camp Community - 
Service was established by the Playground and Recreation 
Association of America in order to organize the social and 
recreational resources of the communities in the neighborhood 
of the army camps. In carrying out this program the work of 
numerous national and local agencies was correlated. Councils 
were established in six hundred communities. 

The post-war period of 1918 to 1920 witnessed a slump in 
recreational activities according to figures reported by Abbie 
Condit.* These are based upon a study made by the Playground 
and Recreation Association of America. Forty-one cities dis- 
continued recreation work in 1918, and 172 of 277 others re- 
ported unfavorable effects of the War on their work. One 
hundred and five reported that the War had no effect on their 
activities. 

One result of the war-time activities was the rise of the idea 
of organizing communities on the basis of recreation. In 1919 
Community Service, Inc., was established under the direction 
of the Playground and Recreation Association of America. 
Community organizers, as they were called, established local 

® “Recreation Facts,” Playground, October, 1919. 
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service associations throughout the country to assist the various 
localities to “organize.”” The separate existence of this agency 
was discontinued after about three years and it became a de- 
partment of the parent organization. This fact was symptom- 
atic of the decay of community recreational organization on a 
semi-private or voluntary basis and of the rise of the belief in 
municipal support. 

Since 1920 progress on this new basis has been rapid, not 
only in actual municipal playgrounds and equipment but in the 
philosophy of the movement as well. According to Dr. Rain- 
water, there has been a series of progressive poeieas Thus 
provision is now made for all ages, not merely for children. 
Programs calling for a few months of activities are giving way 
to year-round schedules. Outdoor work is being supplemented 
by indoor. Recreation is no longer a movement of the slums, 
but is being promoted in all types of communities. It has spread 
from the city to the country. It has progressed from private to 
public support, from free play to organized recreation, and 
from the objective of individual well-being to that of group 
integration. Nash sees four stages in this development.” (1) 
The charity period, from 1890 to 1900. (2) The park stage, 
from 1900 to 1910. During this period taxes began to be used 
for recreational purposes. (3) The playground and recreation 
commission stage, from Ig10 to 1920. (4) The school stage, 
from 1920 to the present. It was during the fourth period that 
the school came to assume a greater and greater degree of 
responsibility for the full out-of-school play time of the child. 

The steady growth of the recreation movement during this 
last period is shown in the following figures compiled from 
the reports of the Playground and Recreation Association of 
America, The Recreation Yearbook, and other sources. They 
indicate the status of recreation in 1925. The number of cities 
with organized recreation had grown by this year to 700 as 
contrasted with 10 in 1900. In 1907 public expenditures for 
recreation totaled one million dollars; in 1925 $18,816,000. 
There were only a few score of paid workers in 1907; in 1925 
there were 17,177. The use of school buildings had greatly 
increased in 1925 as compared with 1919. Two hundred and 


T Op. cit., 20 ff. 
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nineteen cities reported 1,389 schools used as evening recreation 
centers. By 1925, too, specialists and experts in the field had 
appeared. As Weaver Pangburn says, the transition had been 
made from untrained matrons presiding over sand gardens 
in Boston and Chicago to skilled leaders. Houston, Texas, for 
example, by this time had a staff of specialists in dramatics, 
athletics, music, and the like, in charge of its recreational pro- 
gram. In this year 107 cities reported they were conducting 
training classes for their paid workers. Much new equipment 
had appeared: pools, beaches, fields and courts of various 
kinds; picnic grounds, skating rinks, dance pavilions, com- 
munity houses, summer camp facilities, wading pools, parks, 
forests, lakes, gymnasiums, auditoriums, and churches were 
added, or, if they already existed, utilized. Recreation expanded 
beyond the city limits. Counties and states developed facilities. 
Highland Park, Michigan, for example, has one of its two 
camps 400 miles away. In 1925 eighty-three cities reported 123 
summer camps. Among these geographical expansions, as 
Weaver Pangburn calls them, the national forests should not 
be omitted. In a sense they represent the climax of the play 
movement in this country. 

In this development the South has been retarded, but con- 
siderable progress has been made in very recent years. About 
1921 the Playground and Recreation Association began to 
center more of its efforts in the Southern states and succeeded 
in starting a number of private recreation organizations.® In 
1923 an enabling act was passed in Alabama for the establish- 
ment of municipal park and recreation boards. Similar laws 
were enacted by the Florida and Georgia legislatures in 1925. 
In 1927, Southern cities reported a total of $1,750,018 spent 
for recreational purposes. There are now about 8o cities in 
which recreation programs are carried on as a municipal func- 
tion. Developments in this-section of the country are a matter 
of the last seven years only, but the recently awakened interest 
of various social and civic groups indicates that growth will 
be rapid. Thus, what twenty-nine years ago, for the country 


*“Trends in Public Recreation,” Social Forces, 4: 109-12, 1925. 
* Williams, Jane B., “Progress in Community Recreation in the South,” 
Nat. Conf. of Soc. Work, 1928: 316-109. 
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as a whole, was a summer playground movement for the chil- 
dren has now become a broad leisure time, year-round program 
for all ages and classes, and involving all types of activities. 

Recreational and Group Activities: In Community Cen- 
ters. Although many modernized settlements are supplying 
numerous forms of recreation, they are in their traditional 
form, at least, contrary to the modern American democratic 
spirit, in that they represent the activities of benevolently in- 
clined individuals who come in from the outside to “uplift” a 
depressed neighborhood. In so far as this is not the case and 
they have become democratically organized institutions they 
are really a type of community center. Such centers are vari- 
ously called social, recreation or community, depending largely 
upon who owns the building, but the nature of their work is 
essentially the same. They are not generally places of residence 
for people who come from the outside of the community, and 
they are usually supported in whole or in part from public 
funds. According to the leaders, the school center was not 
intended to replace any existing institutions, or to do relief 
work. Neither was it to be a reform organization, or new type 
of evening school, or a substitute for the church, or the local 
improvement association. On the contrary, 


It was just to be the restoration to its true place in social life of 
that most American of all institutions, the Public School Center, 
in order that through this extended use of the school building, 
might be developed, in the midst of our complex life, the com- 
munity interests, the neighborly spirit, the democracy that we 
knew before we came to the city.’ 


The establishment of recreation centers in field houses in 
Chicago parks has already been noted. The activities of these 
early centers included five forms of recreation. (1) Physical 
exercise, involving indoor gymnasium work for all ages during 
the winter months, and track and field events during the out- 
door season. Many baseball and other teams were also formed. 
(2) Manual work, including kite making, modeling and the 
like. (3) Social activities, comprising ddacee banquets and 
club meetings. (4) Aésthetic interests, including concerts, the- 


* Quoted by Clarence E. Rainwater, op. cit., 115. 
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atricals, and interpretative dancing. (5) Citizenship activities, 
involving lectures, exhibits, and women’s club meetings. By 
1922 the South Park Commission had fifteen of these field 
houses under its control, and the example of Chicago had been 
followed by a number of other large cities in various parts of 
the country. 

A recent study.of the Bureau of Education reveals the fact 
that thirty-two states and the District of Columbia had laws 
permitting the community use of schools in 1927.11 Control 
over 1,569 school centers in 722 places rests with the Board 
of Education in 61% of the cases; with an official Recreation 
Commission in 12%; it is shared with a private organization 
in 16% of the centers; and in 12% the control is entirely in 
the hands of such groups. A tendency toward control by muni- 
cipal boards in cities over 5,000 is evident. In 41% of the cen- 
ters the leaders are paid; in 42% they are voluntary; and in 
17% there is a combination arrangement. Forty-one percent 
of the centers are supported by taxation; 21% by private 
funds; and the balance in both ways. The following table shows 
the nature of the activities of these centers: 


DISERIBUTION OR LACTEV ELVES. LN 3 s6a 
SCHOOL CENTERS 7 
Percentage of 


Cases in 

Activity Which Found 
Athletiteut ec ott tetoasres v2 peal snGs Teese artes 70 
Clabes. date attesetetrasals ante ts ote pe nick eens 50 
Hfitertammentstiers syete ee so Seeds caiae eae 45 
Social meetings (informal groups)............ 44 
LOCUUTES. 5: Se Paes Ceo Meme iiate 27 
Social oceasian ss (Mantes. EtG.) nets racer 27 
Civic occasions tsaey wae vee cs cee Fe eee 23 
Dancing \ia:s.fi< reer wee he eee SN 21 
Might -schoolcsie teehee bet aici cs nodes open te 18 etc. 


Not all the school and community centers have been suc- 
cessful; in fact many have been forced to close. An analysis 
of such failures suggests several conclusions. In the first place, 
success will depend to a large extent upon a careful sociological 

“ Bowman, Leroy E., “Group and Community Organization,” Amer. Jour. 
Soc., 34: 130-9, 1928. 

“Compiled from The Recreation Yearbook, 1927. 
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study of the neighborhood and community served; a recreation 
center’s program must be based upon a realistic knowledge of 
community needs and. resources. Again, such centers should 
strive to build up not only neighborhood self-consciousness— 
increasingly more difficult and not altogether desirable—but 
also inter-community and even regional relationships. Finally, 
community centers will probably eventually become one phase, 
namely, the indoor, of the comprehensive playground and 
recreational program either of the school, in the case of chil- 
dren, or of the city, in the case of adults, while their con- 
trol remains in the hands of local self-governing groups. Ac- 
cording to Nash,!* these centers will be located in schools, 
churches, settlements, field houses or libraries, and will be of 
two general kinds: the “Community Council” type, presided 
over by a resident director and controlled by the neighborhood 
council, and the “Permit”? type, where individuals or groups 
obtain permission to use the facilities administered by a private 
or public organization." 

Clubs and Organized Groups. The work of recreation 
centers is closely related to club activities of various kinds. 
In fact “clubs” appeared as the second most frequent activity 
in 1,569 school centers as shown in the preceding table. The 
history of clubs is older and not directly related to that of com- 
munity and school centers until recently, when the latter have 
promoted the organization of more or less formal groups as a 
phase of their program. As life in the cities has departed more 
and more from the informality and directness of the village 
and neighborhood and become more and more complex, organ- 
ized and interest groups have replaced the spatially determined 
associations of’ the primary groups, and clubs of all types 
have rapidly increased in number. 

Adult clubs and organizations have of course existed since 
the beginning of time but it is only since 1900 or thereabouts 
that the movement for the development of boys’ and girls’ 
clubs, particularly for those in the adolescent period, has de- 


#8 Op. cit., Chap. XXV. aoe 
4 For a detailed case study of the reorganization of a community center 
showing some of the professional problems involved, see Pettit, Walter 


Case Studies in Community Organization, New York: Century Co., 1928 
201-345, “Woodland.” 
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veloped. First came the boys’ department of the Y.M.C.A. and 
the girls’ department of the Y.W.C.A. These were followed by 
the Federated Boys’ Club. In 1910 the Boy Scouts of America 
was incorporated, and somewhat later the Girl Scouts, Camp 
Fire Girls, Big Sister and Big Brother movement. Still later, 
as a result of a process of “constrained adaptation,” to use a 
phrase of Professor Ross’, the Y.M.H.A. and Y.W.H.A. were 
formed. 

The Lynds, in their intensive study of Muncie, Indiana, se- 
lected as a typical American community, found an extensive 
club organization.'® They discovered 458 active clubs, probably 
about four-fifths the number in the city in 1924, the time the 
canvass was made. This would represent one club for every 
80 people. In 1890 there were only 92 clubs, or one for 
every 125 persons. Of the total of 458 clubs, 95 were juvenile 
organizations. These groups represented all sorts and condi- 
tions of people and interests, educational, religious, “psycho- 
logical,” cultural, social, dancing, athletic and‘ civic, but they 
seem to have exerted little really constructive influence on the 
community. “Certainly it is true,” the authors conclude, “that 
a wide gap exists between the activities of the civic clubs and 
the major maladjustments of which Middletown complains.” 16 
They found also that with greater and greater organization of 
the social activities of the community there had come an in- 
creasing standardization of leisure-time pursuits, that men 
seem to have adopted more rapidly than women the new leisure- 
time inventions, and finally, that some informal social activity 
has managed to persist despite the high degree of formality and 
organization. 

Space will permit only a brief description of some of the 
most important boys’ and girls’ clubs. The Boys’ Club Federa- 
tion should be noted on account of its work in promoting the 
formation of clubs. This organization reported for 1927 a 
total membership of 227,201 boys in 278 clubs. An interesting 
attempt to decrease delinquency in Chicago by reorganizing 
the boys’ gangs into a club under trained direction was made 


* Lynd, Robert S. and Helen M., Middletown: A Study in Contemporary 
American Culture, pp. 285-312. Harcourt, Brace and Co., 1920. 
* Thid., 305. 
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by the Union League. This Union League Boys’ Club is de- 
scribed by Thrasher in The Gang.*" 

The Boy and Girl Scouts are so-called “character education” 
organizations, which utilize the child’s interest in nature, 
pioneer life and adventure. In 1927 the membership was re- 
ported as 346,000. There are 110,000 adult scout workers in 
the United States but less than 500 are paid workers. The 
“turn-over” in membership, of course, is very great, about 
20% of the boys, and 35% of the scout masters retiring an- 
nually. The Girl Scouts is a rapidly growing organization, 
modeled with necessary modifications, after the Boy Scouts. 
The Big Brother and Big Sister organizations attempt to enlist 
the interest of adult men and women in problems of boys and 
girls. Their national federation reports 502 local Big Brother 
organizations serving 460 communities. Finally, luncheon 
clubs, which exist primarily for social and business purposes, 
also undertake a certain amount of work with underprivileged 
children among other forms of “service,” and should be men- 
tioned in any list of organized groups. 

These various boys’ and girls’ clubs have been subjected to 
a certain amount of criticism. W. I. Thomas, for example, 
points out the probable bad effects of such self-conscious and 
competitive virtue as that engendered by the Scout organiza- 
tions. “In general,” he says, “we seem to have here a good 
influence with bizarre features. The most serious limitations 
of the program are that it is not adapted to the under-privi- 
leged boy, does not appeal to nor receive the boy who is a 
behavior problem, and practically does not touch the great mass 
of gang life.” 18 The good boys are amenable and the bad 
inaccessible. Furthermore, these movements do not reach the 
child until his behavior patterns are already set. Leroy Bow- 
man? also points out that recent studies having to do with 
the formation of habit traits have thrown a great deal of doubt 
on the former assumptions of “character building” agencies 
that traits formed in one type of situation “carry over” into 


* Thrasher, Frederic M., The Gang, pp. 520-23, University of Chicago 


Press, 1927. ; 
% The Child in America, p. 174, Alfred A. Knopf, 1928. 
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situations of an altogether different nature. Nash believes that 
both the child and adult groups will ultimately become a part 
of the school or public playground and recreation program of 
the community and be tax-supported. 

Parks and Playgrounds. In 1925-6 approximately 1,680 
cities possessed some 250,000 acres of park land and recreation 
spaces. The area in the three largest, New York, Chicago and 
Philadelphia, was greater in proportion to the population than 
in any other group of cities from 25,000 upward. The most 
significant trend now seems to be the utilization of parks for 
active recreation and play purposes. Over $1,000,000,000, it 
is estimated, is invested in parks in this country today, the up- 
keep and maintenance of which costs more than $100,000,000 
annually. 

Playgrounds are of two general types: school and com- 
munity. The latter may be either publicly or privately sup- 
ported. Playground authorities aim ideally to provide oppor- 
tunities for varied and wholesome play for every child and 
adult in the community. The greatest stimulating agency 
nationally is the Playground and Recreation Association of 
America, whose purpose is “to bring to every boy and girl 
and citizen of America an adequate opportunity for whole- 
some, happy play and recreation. Playgrounds, community 
centers, swimming pools, athletics, music, drama, camping, 
home play, are all means to this end.” The trend since 1925, 
at least, has been in the direction of year-round recreation of 
both physical and cultural types, for all ages and for all social, 
racial and economic groups. Municipalization is being extended, 
and more trained leaders and adequate equipment are being 
furnished. The following table, based upon the 1927 Park 
Manual and Recreation Yearbook, shows the increase in the 
number of athletic leagues of various kinds in 1927 over 1926. 


PLAYGROUND LEAGUES IN 1926 AND 1927 
No. in No. of No. in No. of 


League 1927 Cities 1926 Cities - 
: DIAC A172) (Oa Ree ete Be 2,060 536 1,425 420 
Playground ball 0.0.02... 2,054 357 1,610 274 
ESIC Sw 9d i ie ee 1,690 345 1,302 289 


Wolleve Dalles. $005.3 cs acre 1,115 350 861 285 


Recreation and Group Work 495 


Financial comparison of these two years is also interesting 
as measuring the expansion of recreational activity. The total 
expenditure for playgrounds and recreation in 1926 was $19,- 
202,123 26: if 1927, $32,191,730:32. 

The various games and other activities to be found on the 
playground include athletics, pageants, camping, theatricals, 
golf, swimming, music, dancing and many others.*® All these 
require a great deal of room. There has been considerable dis- 
cussion relative to the amount of space a city or school 
should devote to playgrounds. A rough standard for all parks 
and playgrounds is 10% of the total area of the city. In addi- 
tion to the out-of-town park, or “reservation,” the large recrea- 
tion park near the city limits, and the small in-town parks, 
specific provision is needed for the schools and neighborhoods 
of the city. Estimates of the square footage required for play 
purposes for each school child range from 25 to 300. A mini- 
mum space is necessary, however, for any playground. A fair 
minimum standard for each elementary school would seem to 
be 4 acres; for each junior high school, 10; and for each senior 
high school, 20. In addition there should be district play- 
grounds for both children and adults of from Io to 24 acres 
for every 8,000 to 12,000 of the population. For children under 
twelve there should be a play-yard within a radius of one- 
quarter mile; for those under six sand lots should be provided 
in each block. Older children should not have to travel more 
than one-half mile to a playground.** 

Leadership is the most important single factor in the success 
of the playground. Fortunately trained persons are more and 
more available and are being more generally utilized every year. 
In 1926, 790 cities reported community recreation programs 
under leadership, and the number of such cities is increasing 
every year. The technique of leadership and the psychology of 
play are discussed in the two manuals just cited, and in other 
publications listed in the bibliography. 


2 The reader interested in the organization of playground activities is re- 
ferred to the following manuals: Nash, Jay B., The Organization and 
Administration of Playgrounds and Recreation, New York, A. S. Barnes 
Co., 1927, and Elsom, James C., Community Recreation, New York: Cen- 
tury Co., 1920. 

For somewhat different estimates see Eldridge and Clark, Major Prob- 
lems of Democracy, pp. 331-2. 
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The administration of parks and playgrounds may be pri- 
vate or public. If it is in the hands of some public board or 
commission the tendency seems to be in favor of a separate 
department. Of 696 cities reporting in 1925, 310 had private 
playground and recreation associations. The following table 
shows the nature of the administration in the municipally oper- 
ated systems for 1925 and 1926. 


PUBLIC PLAYGROUND ADMINISTRATION 
Number of Cities 


Managing Authorities 1925 1926 

Playground and recreation commission or department 135 197 
Boardss obs educationass cso cite nek aici e mere ee 122 124 
Dat ky board sed wah cassette ave ere eens tee eerae tort acento eee wel 1277 
Park boards, or park and recreation commission.... 93 Ma 
WARY ECOUNCII Si sce sis) sles oem ses, cre ee Re eee eee 21 10 
Otheremtinicipalidepartinents: <2 cee eee ie 15 
Combined control: e.g., board of education and park 

CCMTIS EOD nae h arco stlus ob jolene) ae Gnepyadtiecangeeee atid 17 

AOUBIS Ey tee eae a Te Sd Nae Re EAS ~ 386 475 


Playgrounds—private, school or municipal—are usually free, 
in contrast with recreation and amusement parks. There are 
several instances, however, of publicly owned amusement 
parks operated for profit. The best case of this sort is prob- 
ably that of “Playland,” one unit in the Westchester County 
(New York) park and recreation system.?? 

Recreation and the City Community. The trend of 
opinion and of practice is in favor of a unified and compre- 
hensive city-wide administration of recreation. Two typical 
systems were described at the beginning of this chapter. In 
the opinion of the experts there should be two distinct though 
cooperating administrative systems: the School Board assum- 
ing responsibility for the play and recreational activities of the 
school children, and a Recreation Department (a combination 
of the formerly separate park and playground and recreation 
departments) providing facilities and supervision for the re- 
mainder of the community. Until the schools are able to do 
their full share they should be assisted by the recreation de- 
partment, according to Nash, who suggests that the latter 


* Darling, Frank W., “Playland—How it Pays,” Survey, 62: 396-99, 1929. 
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department might furnish leadership and heavy equipment in 
so far as these are required by the schools. Legal provision 
would have to be made for such cooperation, but the schools 
should retain full control over the play activities of the child. 
The following diagram indicates the nature of the inter-rela- 


tion: 
THE CITY 


( Recreation 

School Board ipese meat 
School Activity Upkeep 
Playgrounds Division Division 


Approved form of organization, showing cooperation between the Recrea- 


tion Department and the School Board until the latter is able to provide 
independently for the needs of the children of school age. 


Preliminary to inaugurating a recreational system a city 
should preferably undertake a survey of the needs and existing 
resources. The Cleveland Recreation Survey in 1917 was de- 
scribed in Chapter XVI. In 1922 Buffalo made a study of its 
recreational facilities’and needs which was published jointly 
by the Department of Parks and Public Buildings, the City 
Planning Committee of the Council, and the Buffalo City Plan- 
ning Association, Incorporated. The most extensive study is 
that now being made of New York and its environs, a part 
of which has already been published under the title of Public 
Recreation: A Study of Parks, Playgrounds and Other Out- 
door Recreation Facilities.2* The services of the Playground 
and Recreation Association of America are available for com- 
munity surveys. 

In such a study of community facilities and resources atten- 
tion must be paid to the important question of the relative 
roles to be played in the system as finally set up, by public and 
private agencies. A large number of private organizations were 
discovered in Buffalo as shown in the following table: 


% New York: Regional Plan of New York and Its Environs, 1928. 
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PRIVATE RECREATIONAL AGENCIES IN BUFFALO, 


1924-25 ™ 

Churches withirecreationaletacilitiesay eet). -t tori ete ters II4 
Organizations promoting sport and recreation.......... 65 
Masonic. lOdeeS timc case ere en tere riot iene 44 
(la setor Adults: 2h tee cy ct eee roe reece tain sniws a temerors 34 
Dramatic.clubs and organizationse-acrinsie sete 23 
Choraléclubswag:c: 4h. eeeae e eeeint OEroe tes)  sekesonlonee 16 
Settlements and neighborhood organizations............ 10 
City-wide organizations for young people.............. 9 

Lotak. private organizati Ons 5h eee eit user ecaeneee 315 


The city should probably assume responsibility for supplying 
generally recognized recreational needs, leaving to private 
groups specialized and localized activities. To be adequate, the 
recreation and play program of any large community should 
include provision for racial groups, especially the Negro, in- 
dustrial districts, and any other special group or need that 
may demand attention. Rural recreational organization will 
normally be in the hands of the county government. 

The problem of commercialized recreation in any community 
is a serious one. The extent of this form of recreation is enor- 
mous. New York, for example, has 208 theaters and 580 
movies, with a total of 858,973 seats, Taking the leading cities 
as a whole it has been found that they possess sufficient theaters 
and movies to seat one out of every nine of their total popula- 
tion. Dance halls in New York earned $8,000,000 in 1920. The 
effect of the conflict between community and commercial recre- 
ation is well stated by Ethel Gardner, after a recent study of 
dance halls for the Children’s Bureau. She says: 


The provision of community recreation and training in recrea- 
tional activities will not eliminate the commercial dance halls, but 
they should assist in greatly modifying the character of the com- 
mercial amusements as well as developing the play interests of 
the whole population, providing types of amusement not com- 
mercially profitable, and developing latent leadership in the pro- 
vision of a wholesome neighborhood social life.?5 


** Anderson, Nels, and Lindeman, E. C., Urban Sociology, p. 173. Alfred 
A. Knopf, 1928. Adapted. 

° Public Dance Halls: Their Regulation and Place in the Recreation of 
Adolescents, Children’s Bureau Pub. No. 189, 1929, 52. 
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The good results of a wholesome and varied play and recre- 
ation program on the city are seen in improved health, de- 
creased number of accidents, heightened morale, civic con- 
sciousness and loyalty, increase in value of land, the incoming 
of desirable citizens and industries, the socialization of aliens, 
the integration of the community, the stabilization of the fam- 
ily, and the decrease in juvenile delinquency. While there is 
some doubt that the organization of boys’ clubs in a lawless 
neighborhood will decrease delinquency, it is undeniably true 
that the provision of adequate recreation for all ages tends 
to do so. Even if play does not reform it does result in keeping 
non-delinquent children good.?® 

Recreation as a Form of Social Work. The demand for 
trained recreation leaders is steadily increasing and the field 
is an attractive one for both men and women interested in 
the profession of social work. Positions include those of play- 
ground and recreation director, Boy or Girl Scout executive, 
secretary of the Boys’ Department of the Y.M.C.A. or of the 
Girls’ Department of the Y.W.C.A., boys’ club director, settle- 
ment worker, community center director, specialized work as 
that of the community dramatic coach or music director. The 
Playground and Recreation Association has a little brochure 
entitled “What Recreation Executives Do,” *? listing forty-nine 
functions from that of securing the largest possible use of all 
regular playgrounds and athletic fields to arranging a special 
welcome for new citizens! Adequate training involves an under- 
graduate course in college followed by a specialized course at 
one of the three or four good professional schools Among 
these are the former Recreation Training School of Chicago, 
absorbed by Northwestern University in 1927, and the Na- 
tional Recreation School, maintained by the Playground and 
Recreation Association of America. 

Recreation as a type of group social work is intimately re- 
lated to the other phases of the profession, particularly to case 
work, and should accomplish more than simply to consume 

For an excellent case illustrating the demoralizing effects of the lack 
of proper recreational facilities on the young, see Steiner, J. F., The Ameri- 
can Community in Action, 1928, pp. 226-246, “Stuart-Harmon.” 


77 Playground and Recreation Association of America, 315 Fourth Ave- 
nue, New York, Pamphlet No. 212. 
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leisure time. Recreation is frequently employed as a method 
of treatment in individual cases, and proper “recreational place- 
ment” requires a careful analysis of the needs and abilities of 
the child or adult, and a study of his play history. Hence the 
recreation leader should know something of case work, and 
the case-worker, on the other hand, should at least be familiar 
with the play facilities of the local community. The recreation 
leader also has many administrative problems, particularly 
those of promotion and publicity, which are discussed in the 
following chapter. 


CHAPTER XXX 
PROMOTION AND PUBLICITY 


This is the first of three chapters dealing with various as- 
pects of the organization and administration of social work, 
the fourth type of social work as described in Chapter XX XIII. 
It deals with the general techniques of publicity and promo- 
tion. The two following chapters discuss the problems of co- 
ordination and financing. Details of the administration of 
separate agencies have been included in the description of each 
important field of social work already given. Deliberate pro- 
motional and publicity methods have developed largely since 
Warner’s day when the consolidation of relief societies, the 
establishment of settlements, and attempts to secure housing 
and prison reform legislation, represented practically the only 
cases of promotion. One of the most interesting fields for pro- 
motion today, intermediate between national movements and 
the programs of local societies, is to be found in the activities 
of the various state conferences of social work. Of these, the 
Wisconsin Conference stands out for the variety and efficiency 

of its undertakings. The following summary of the “Wisconsin 
- Better Cities Contest,” staged in 1924 and 1925, is a good 
illustration of the type of promotion carried on in this state. 


THE WISCONSIN BETTER CITIES CONTEST? 


In 1924 the suggestion of a better cities contest was made and 
the State Conference of Social Work assumed responsibility for 
the project. Eight organizations cooperated with the Conference, 
including the university and a number of state departments. The 
feeling of the board of directors of the Conference relative to 
the Contest was expressed in the introductory announcement. ~ 

1 Account based upon publications of the Wisconsin State Conference of 
Social Work and communications from the Secretary, Mr. Aubrey W. 


Williams. 
For a critical evaluation of the Contest, see Boettiger, L. A., “The Wis- 


consin Better Cities Contest,” Social Forces, 5: 436-46, 1927. 
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“It is too frequently the custom to measure a city’s worth and 
progressiveness by its bank deposits, the volume of business done, 
the number of industries which it has, and the general material 
prosperity, with but a minor emphasis upon those things which are 
not of a material nature. It is with a view to emphasizing these 
human values and to bringing them into relief that the Wisconsin 
Conference of Social Work has organized and is conducting the 
Wisconsin Better Cities Contest. Such a contest becomes an in- 
ventory time for the cities interested. It affords an opportunity for 
self-examination and paves the way for a constructive program of 
improvement. The object of the contest is to determine the one 
best place in the state in which to rear a child.” The primary 
purpose of the Contest, as stated in the foreword of the handbook 
sent to the competing cities, was “To stimulate interes: and pride 
in those aspects of city life affecting child welfare, family life, and 
community well-being, and to promote activity among the munici- 
palities of the State in improving conditions of morals, health, 
recreation, education and various other projects related to the 
human side of community life . . . and in addition to stimulating 
interest in community well-being, it is hoped that the standards of 
education, health and physical development, industry, public li- 
brary, public administration, recreation, religion, social welfare, 
town planning and zoning and city beautiful, and tewn and coun- 
try relations, will provide a basis for making an inventory of the 
community and will make possible the measuring of the effective- 
ness of institutions and the effect upon citizens of educational, 
religious, recreation forces, and it is hoped that with this knowl- 
edge gained from such a study a permanent basis of planning and 
growth will be provided.” 

The first step was to devise standards and a method of scoring 
for the ten general fields to be considered. These fields were educa- 
tion, health, industry, social welfare, religion, library, town and 
country relations, city planning, municipal government and re- 
creation. With this purpose in mind ten committees were appointed, 
one for each of the general divisions. These committees began their 
work in 1923, and finally devised standards in the various fields. 
Cities were grouped into two classes: those with a population from 
3,000 to 10,000 and those from 11,000 to 50,000. Somewhat dif- 
ferent standards were set up for each class. It was discovered later 
that this rough division on the basis of size involved limits that 
were too wide, and that the cities should have been grouped more 
carefully. 

Considerable promotion and publicity were recognized as neces- 
sary in order to interest the cities of the state, for this was the first 
time that such a state-wide better cities campaign on a scientific 
basis had ever been staged. There was a natural lack of confidence 
on the part of the cities in the project and an understandable reti- 
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cence about revealing facts concerning the community. With some 
misgivings, but in recognition of basic human impulses, it was 
determined to organize the movement in the form of a contest. 
Accordingly two prizes were offered: $1,000 for the city between 
11,000 and 50,000 population judged to be the best place in which 
to raise a child, and $500 for the town with a population between 
3,000 and 10,000 judged to be the best in its class. Sixteen cities 
entered the contest and fourteen completed it, including Appleton, 
Ashland, Chippewa Falls, Eau Claire, Fond du Lac, Janesville, 
Kenosha, Ladysmith, Oshkosh, Sheboygan, Sparta, Waukesha, 
Waupun and Wausau. 

In each of the communities entering the contest a local city- 
wide Better Cities Committee was organized and also ten joint in- 
ventory committees, one for each of the ten fields. The next step 
was that of collecting the multitude of facts required. Eventually 
some 2,000 citizens in the various localities were enlisted in this 
work. The office of the State Conference furnished supervision, 
encouragement and aid of various kinds to all the committees in- 
volved. Nine national authorities were secured to act as judges 
and a committee made up of clergymen, educators and social work- 
ers undertook to pass on the degree of development in the field of 
religion. After twelve months of work the towns and cities for- 
warded their committees’ findings to the office of the Conference. 
These reports were then turned over to the judges, who selected 
five cities in the larger group and three in the smaller. A personal 
visit was then made by the judges to the eight cities thus selected 
and the winner determined. The award was made on the night of 
October 28, 1925, with every city in the contest represented. 
Kenosha was rated first by a wide margin; Oshkosh ranked sec- 
ond, and Appleton, third. Of the cities under 10,000 population, 
first place was awarded to Chippewa Falls and second place to 
Ladysmith. 

Follow-up work was carried on by the Director of the State 
Conference, and the cities which had been involved cooperated in 
their attempts to remedy some of the community short-comings 
indicated by the contest. One of the values of the contest was that 
of acquainting the citizen with his community. In the second place, 
the contest standards gave the average citizen some idea of what 
is generally held to be desirable in community life, and discouraged 
exclusive attention to any one or two of the ten general fields of 
appraisal and possible improvement. A number of objections to 
the contest have been pointed out by critics and their importance 
freely admitted by the State Conference committee. They recog- 
nize, for instance, the danger of trying to standardize community 
development, the fallacy of appraisal of resources and activities 
by laymen, and the crudity of the methods employed in general. 
Despite these and other pertinent criticisms, however, the Wiscon- 
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sin Better Cities Contest is on record as an excellent piece of 
state-wide promotion and publicity in the field of social work. 


Does Social Work Need Publicity? In the foregoing 
case considerable publicity and a definite technique of promo- 
tion were needed to make the Better Cities Contest successful. 
The scheme involved an element of competition and an appeal 
to local pride, newspaper publicity, public addresses, bulletins, 
meetings and the judgment of nationally known authorities. It 
was more or less scientifically conceived and educational in its 
wider significance. The results seem to have been more than 
transitory. In a bulletin issued by the conference about a year 
later it was pointed out that every one of the cities concerned 
had reorganized its efforts for civic improvement along the ten 
lines covered by the contest and was striving to realize the 
standards set up as the basis of the competition. 

Social work needs publicity today for the same reason that 
every other activity and profession does—to attain its objec- 
tives and to recruit desirable and capable people for its per- 
sonnel. Social work campaigns demand publicity because the 
public understanding of aims and methods lags far behind so- 
cial work practice. Intelligent advertising is necessary not only 
to secure support but to secure it for the professionally most 
approved causes and scientifically sound methods from a public 
that is willing to respond to old appeals but is suspicious of 
“new-fangled” projects. Intelligent publicity must, therefore, 
bridge the gap between new ideals and the uninformed benevo- 
lence of the public. 

There are three main aims of social work publicity. (1) To 
obtain the necessary financial support. This is placed first since 
it is the sine qua non of social work, but the raising of money 
should not be considered the primary aim of social work pro- 
motion; it is merely instrumental to the program of social 
work. (2) To effect changes in personal conduct, especially in 
the field of health and safety. (3) To precipitate social action— 
inaugurate movements, secure new social legislation or promote 
the enforcement of old laws. In order to realize these purposes 
social work publicity must attract attention, hold the interest 
and eventually bring about action on the part of the individual 
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or the group. Such response should be secured not through an 
appeal to superficial and temporary emotional attitudes, not by 
the use of some of the sensational advertising methods em- 
ployed today by commercial concerns (there is a real danger in 
social work attempting to employ the methods of the modern 
“high-powered” salesman), but rather on the basis of accurate 
and interesting information about the program of social work 
yielded by scientific study. This means, as we shall see later, 
an analysis of the processes of social work and of the various 
legitimate bases of appeal to the public. 

Practically all types of social work need to employ de- 
liberate promotional and publicity measures. Thus the family 
welfare society lays its “problem cases’ before the “case com- 
mittee,’ explains its technique and elicits the interest and sup- 
port of the members and, through them, of the community. 
Human interest stories are given the press by such agencies 
also, particularly just before the annual “drive.” Industries 
utilize numerous publicity schemes in their accident prevention 
campaigns. This necessity for “pushing a good thing” is seen 
also in “‘clean-up” and other “weeks,” better babies and better 
families campaigns and contests, and similar activities. The 
community chest movement is perhaps the most outstanding 
example in the whole field of the use of intensive and expert 
promotional and advertising methods. Fifty-five million dollars 
were raised through chest campaigns in 1925. In 1927, 300 
cities in the United States had community funds. The programs 
of such national organizations as The American Federation 
of Organizations for the Hard of Hearing, The American 
Foundation for the Blind, The American Social Hygiene Asso- 
ciation, The American Society for the Control of Cancer, The 
National Society for the Prevention of Blindness, and a host 
of others illustrate the need and use of publicity methods on a 
country-wide scale. 

Chapters XXXI and XXXII will deal with two important 
aspects of promotion, namely, coordination and financing; this 
chapter is limited to a consideration of publicity methods and 
media as essential aids in social work promotion. The point of 
view is that the methods which social work finds advisable and 
even necessary to employ today should be scientific, educational 
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and professional, not sentimental or sensational. Some of the 
means that have been employed in the past will be discussed 
first; next the attempts to raise the standard of social work 
advertising will be noted; and finally, the various mediums of 
publicity and types of promotion programs in use today will 
be described. 

Publicity and Promotion in the Past. Self-conscious and 
deliberate attempts at social work publicity as such hardly ante- 
date the year 1900. The first efforts centered in the survey. In 
1905 the Charities and Commons, later the Survey, made a 
study of Washington, D. C., the first of its kind ever attempted, 
and pointed out the evils that existed under the very shadow of 
the capitol. The staff of this same magazine began a similar 
but more ambitious investigation of Pittsburgh in 1907. This 
study was completed in 1908, and marked the beginning of the 
survey movement. A third survey was made under the same 
auspices in 1909, of Birmingham, Alabama, as perhaps the 
most important industrial city of the South. In 1914 the 
famous Springfield survey was made, under the direction of 
the Department of Surveys and Exhibits, established by the 
Russell Sage Foundation in 1912. The survey, although there 
are many criticisms of it today, and particularly of these earlier 
examples, does represent a thoroughgoing attempt to get at the 
facts of community life, and to use these as a basis for pub- 
licity and improvement. The various purposes to which the 
survey may be put in connection with publicity are illustrated 
by the topics listed in one of the sections of the National Con- 
ference of Social Work. In 1924, for example, the question 
“How Much Use Can or Should Be Made of the Survey 
Method?” was discussed under the following headings: “For 
General Education of the Community,” “For the Discovery of 
Needs Not Met,” and “For the Revamping of Existing Organ- 
izations.” 2 The survey still has a place in publicity work to- 
day, though its methods have been changed and its importance 
somewhat diminished. 

The great bulk of social work publicity in the local com- 
munity up to very recently has consisted of sentimental, exag- 
gerated or typical ‘“‘sob stories.” The evil results of such an 

2 Nat. Conf. Soc. Work, 1924: 492-504. 
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emotional appeal are well illustrated by the famous picture of 
“Wiad of the Beets” which an over-zealous publicist, seek- 
ing human interest material, painted in 1923 on behalf of the 
National Child Labor Committee, which had just published 
an excellent report of conditions that existed in the sugar beet 
fields of Michigan.? “Wlad” was admittedly a fictitious boy, 
but “real” in that he was typical (according to the publicist, not 
the Report) of the numerous children who suffered the loss 
of fingers or other injuries in topping beets. The appeal was 
sentimental rather than intelligent. 

The following illustrates a somewhat different type of “sob 
story,” one that might have attracted attention, but which, as 
a mere anecdote, certainly failed to interpret child welfare to 
the reader. It appeared in a great city daily several years ago.* 


A pretty young German woman sat on the floor playing with 
two small children. It was her afternoon “off” and every precious 
minute of the time was for her two babies in the Life Line 
Orphans Home. 

The two-year-old boy was investigating the mechanism of a 
new ten-cent toy; the three-year-old girl was licking the inside of 
a paper sack which had contained the weekly treat of cookies and 
candy. Mrs. Coe, the matron, paused at the door with a visitor. 
The young woman stood up and smiled shyly. 

“How do you think the babies are looking?” asked the matron. 

“Oh, Mrs. Coe,” and the shyness was all gone now, “They look 
wonderful, I think they have grown a pound since Sunday. And 
here’s this week’s money. Is it all right?” She handed Mrs. Coe a 
dollar and three dimes. 

“It’s all right if you have kept something for yourself.” 

“Yes, Ma’am, I have. I paid $2.00 on my shoes, paid my board, 
and put away the dollar like you said to. I spent 40 cents for the 
children’s toys and candy and 15 cents for Pettie.” 

Mrs. Coe and the visitor passed on down the hali. “She was a 
war bride,” the matron said. “Married an American soldier while 
our boys were in the Rhine country. He abandoned her after she 
had been in America about six months. She couldn’t go back to 
Germany; she had no friends in the United States. I really don’t 
know what might have become of her if someone hadn’t been able 
to take care of the babies and give her a chance to go to work.” 


2See Williams, Frances B., New Republic, 35: 284-6, Aug. 8th, 1923. 
* Kansas City Kansan, Nov. 9, 1924. Quoted by Queen, S. A., in “Non- 
statistical Studies of Social Work,” Nat. Conf. Soc. Work, 1927: 459-466. 
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Such emotional appeal, as Stillman points out,® “is justifiable 
to the degree that the play on the emotions is not inconsistent 
with, or is not building barriers in front of, progress in the 
appreciation by the public of the underlying purpose of social 
work.” 

Propaganda, in the undesirable sense of the word, has been 
freely used, and is another form of social work publicity the 
use of which should be discontinued. 


Propaganda in social work has been taken over from the com- 
mercial world and is based almost entirely on the promoter’s and 
the salesman’s appeal. The purpose of propaganda is not to form 
judgments but to create emotions; not to make clear the reasons 
for certain kinds of social treatment, but to pass over those reasons 
into a wholesale acceptance of a method which the general public 
must receive and endorse as a whole. The right kind of publicity, 
on the other hand, invites discrimination.® 


Still another undesirable form of publicity. has been used, 
particularly in connection with local agencies and chest cam- 
paigns. This consists of crude tables of figures showing the 
number of old and new cases, visits made, “contacts” estab- 
lished, tons of coal delivered, and the like. Such an attempt to 
portray social work is inadequate, misleading and ambiguous. 
It is a mere enumeration, frequently of unimportant details and 
activities, and fails to give the public a realistic picture of the 
nature and extent of the services of the given organization. 

The prevalence of such emotional, sensational, propagan- 
distic and inadequate methods of publicity in social work pro- 
motion has suggested the need for a scientific study of pub- 
licity methods in general by those interested in the professional 
development of social work. Since 1920 several groups and 
organizations have beeen working on this problem with the 
result that considerable interest has been aroused in methods 
of a higher and more efficient type. 

Development of Professional Standards. The earliest at- 
tempts at more scientific publicity came with the establishment 


5 Stillman, Charles C., Social Work Publicity: Its Message and Its 
Method, New York, Century Co., 1927, p. 60. 

® Stillman, Charles C., Social Work Publicity, New York: Century Co., 
1927, p. 60. Quoted from “Publicity Versus Propaganda in Family Work,” 
by John R. Brown, The Family, May, 1926. 


Promotion and Publicity 509 


in 1912 of the Russell Sage Foundation Department of Sur- 
veys and Exhibits. In recent years this department, under the 
leadership of the Routzahns, has become the center of informa- 
tion on social work publicity for the United States. At the 1920 
meeting of the National Conference of Social Work, an infor- 
mal organization of individuals engaged in, or responsible for, 
publicity in social and public health work, was effected. Mary 
Swain Routzahn of the Sage Foundation became the secretary 
of this new “Committee on Publicity Methods in Social Work.” 
The committee meets annually with the National Conference, 
at which time “publicity clinics” are held. It also issues a news 
bulletin from the executive offices at 130 East 22nd Street, 
New York. In 1929 the name of the organization was changed 
to the “Social Work Publicity Council.” A number of other 
groups and agencies in closely related fields have aided the 
movement. Among these should be mentioned the “Section on 
Public Health Education,” of the American Public Health As- 
sociation, the department on “Education and Publicity” in the 
monthly American Journal of Public Health, the publicity 
bureau of the National Congress of Parents and Teachers, and 
the publicity work of the National Tuberculosis Association, 
the American Social Hygiene Association, and the United 
States Public Health Service. 

One of the methods adopted to stimulate interest in this 
problem has been the publicity contest. In 1926 a contest was 
held in Richmond, Virginia, in connection with the community 
fund campaign. For several years the “Committee on Publicity 
Methods in Social Work” has made awards for publicity of 
unusual merit, and the prize-winning material has been dis- 
played at the meetings of the National Conference of Social 
Work. In 1928 the Harmon Foundation, in cooperation with 
the Social Work Publicity Council, announced two series of 
prizes. The first consisted of awards, ranging from $50 to 
$300, for unpublished articles about social work. The purpose 
was “to encourage writers to prepare saleable articles which 
will increase the general reader’s appreciation of the important 
part social work plays in the life of America.” 7 This contest 


7 Announcement, Harmon Fcundation, 140 Nassau St., New York City, 
1928-30. 
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‘ closed September 15, 1929. The second series of $100 awards 
was offered for ‘‘a complete record of a well planned and exe- 
cuted program covering a year’s work in publicity carried on 
by a public or private agency engaged in social or health work.” 
- The closing date for this contest is February I, 1930. 

‘As a result of this increased interest in publicity and pro- 
motion on the part of various professional bodies there has - 
gradually grown up a more scientific conception of the methods 
involved. Social workers have come to see (1) that programs 
of promotion and publicity must be based upon facts that truly 
represent the processes of their profession, and that such facts 
must be secured in scientific ways, and (2) that skill and a 
definite technique must be acquired in successfully presenting 
these facts to the public. One of the first pieces of genuine 
statistical work in this field was the American Association for 
Community Organization’s Study of the Volume and Cost of 
Social Work. Healy and Bronner’s study of 4,000 delinquents 
in Chicago and Boston is another illustration of a scientific 
attempt to get at the facts relative to the causes and treatment 
of crime.® In an interesting paper read at a recent meeting 
of the National Conference of Social Work, Miss Deardorff ® 
pointed out the numerous research organizations and institutes 
that are supplying scientific information about social work to- 
day and urged that programs and publicity be based upon such 
factual material. Needless to say, intensive individual case 
studies are equally as important in getting at the actual prob- 
lems and processes involved as quantitative and statistical in- 
vestigations. 

From the standpoint of presentation to the public much has 
been learned from the psychology of propaganda and advertis- 
ing as worked out in other fields.) Much more may still be 
learned if the danger of wholesale and indiscriminate borrow- 
ing is avoided. For example, a careful study must be made in 
any publicity campaign of the attitudes to which an appeal 
may be made. Among these attitudes, sympathy and pity, the 
desire for divine approval, the wish to satisfy the expectations 


*Healy, W., and Bronner, A., Delinquents and Criminals, New York: 
Macmillan, 10926. 

° Deardorff, Neva R., “Fact, Finding and Research as a Basis of Pro- 
gram Making i in Social Work,” Nat. Conf. Soc. Work, 1928: 415-424. 
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of one’s friends, actual interest in the activity itself, loyalty, 
the pleasure of doing good, and the like are particularly im- 

portant in social work publicity. But other group forces, tradi- 

tion, habit, prejudice, imitation, social pressure, collective ideas, 

and sentiments must be taken into account if the program is 

to be based upon an intelligent analysis of social work services’ 
instead of a general appeal to do the generous and expected 

thing. As was pointed out several years ago at the National 

‘Conference of Social Work, there are three kinds of skills 

involved in preparing social work publicity.1° These are: (1) 

“Accuracy in making and recording observations of problem 

situations and social work processes”; (2) “ingenuity in classi- 
fying situations and processes”; and (3) “facility in giving the 
public vivid pictures (in words, tables, or photographs) based 

on accurate and typical data.” Both statistical and non-statis- 

tical data should be employed. To quote again from the same 

paper : “People want to know that what they are getting is really 
a sample and not an exception (essentially a statistical prob- 
lem), but they also want the sample presented in such shape that 
they can tell what it really is and compare it with other samples. 

This requires an accurate and objective statement .. . which . 
can be offered only if one has first made a painstaking analysis, 

accurate in detail, and objective in point of view.’’ Whether the 
publicity material presented be statistical or case material, or 
both, the three skills enumerated above are involved. “Only 
when they are developed will it be possible to educate the public 
instead of merely selling social work.” 

But something more is needed than accurate, interesting, and 
typical data. The method of presentation must be adapted to 
the particular audience, attention must be attracted and held, 
and good will and the desired response obtained. A discussion 
of the details of a technique for accomplishing these ends 
would exceed the scope of this chapter. For an excellent presen- 
tation the reader is referred to the recent book on the subject 
by the Routzahns.!! The sort of publicity for social work here 
described has come to be termed “educational.’”’ Two definitions 


Queen, S. A., “Non-statistical Studies of Social Work,” Nat. Conf. 
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of educational publicity are given below in order to make 
clear the position of representative leaders in the field of social 
work. According to Kelso: 


Educational publicity as applied to social work is the interpreta- 
tion to the general public of social problems and their remedies, 
both those in use, and others proposed, and is for the purpose of 
developing sound public opinion based upon knowledge of the 
facts of social ills and the reasoning of attempted and possible 
remedies, which understanding and opinion may form a sanction 
and a moral support for professional social work and may guar- 
antee also a more stable financial backing for the social work 
program.” 


As defined by Stillman, educational publicity is: 


Sustained effort by all appropriate means, to lead the entire pub- 
lic, or any part of it, to register progress in intellectual apprecia- 
tion of the facts or underlying philosophy of any sound move- 
ment, thus affording a background of understanding which may 
be depended upon for continuous moral and financial support.** 


The term “appropriate means” in this definition raises a 
question of professional ethics. Just what are the appropriate 
‘and honest means that social work may use to indicate to the 
public the value of its services? A recent writer discusses the 
three main ways that have been employed.1* (1) The results 
and value of social work may be stated in terms of costs. De- 
spite the lack of sufficient scientific studies, it is true in general 
that the cost of social work has not risen as fast nor as high 
as the average income. This fact may be used as a plea for 
financial support. (2) Statistics of problems and services may 
be given. Unfortunately most agency reports are unsatisfactory 
for this purpose, as noted above. (3) Or, the results accom- 
plished may be given to the public in terms of an expert evalua- 
tion. Not being able to “make heads or tails” out of the average 
statistical report, the ordinary citizen would be satisfied, and 
legitimately so, with a simple statement, in terms of the per- 


™ Kelso, Robert W., “The Need of Educational Publicity in Social Work,” 
Nat. Conf. Soc. Work, 1926: 637-641. 

* Stillman, Charles C., Social Work Publicity, New York: Century Co., 
1927, p. 12. 

“White, R. Clyde, “Integrity in Social Work Publicity: A Platform of 
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centage of successes and failures, made by a reliable specialist 
on the basis of a careful evaluation of the reports of the social 
work organization. Integrity in publicity demands that the 
public be given as adequate, typical, and understandable report 
of the services rendered by social work as it is possible to 
supply. 

Publicity Mediums. The newspaper is ranked as the most 
important avenue of public information despite the fact that, 
according to several studies, the average man spends only about 
fifteen minutes per day reading morning and afternoon papers. 
A considerable amount of social work news gets into the 
papers, especially in connection with chest campaigns. In 1926 
a special committee of the American Association for Com- 
munity Organization measured the amount of newspaper pub- 
licity in eight community chest cities, having a combined pop- 
ulation of over 3,500,000. They took the calendar year of 1925, 
and found a total of 92,555 inches, divided as follows: *® 


Sipaioht MCW S. anc. prea, clsisim nlesine 44,815 inches 48% 
Community chest publicity ........ BI 253 << 34% 
Educational publicity: cer: oer tAc7o> == 16% 
ditonialecominentasrr eee screen 009% /F 2% 


Getting into print is not, however, sufficient. Items of social 
work importance compete for the reader’s attention with far 
more interesting news in most cases. Hence the necessity for 
securing a better position in the make-up for social work pub- 
licity items, more attractive headlines, and a style that will hold 
the reader’s interest. The Routzahns point out three requisites 
of successful newspaper publicity.1° These are (1) “an under- 
standing of what editors are likely to want and how they like 
to have it prepared”; (2) “the ability to find in the field from 
which the information is drawn material which meets their re- 
quirements”; (3) “a familiarity with the methods of getting 
news articles into print.” Indirect methods are best. Supplying 
items of real news value, when asked to do so, is far more 
effective than inducing the editor on the grounds of personal 
acquaintance or civic duty to print articles of dubious news 
value. 

6 Stillman, Charles C., op. cit., 218. * Op. cit., 66-67. 
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Printed matter—leaflets, circulars, pamphlets and the like, is 
perhaps next in importance as a medium of publicity. An enor- 
mous quantity of such material is issued by the national and 
state organizations. The American Social Hygiene Association, 
for example, reports that in one ten-year period it distributed 
2,000,000 copies of its bulletins and pamphlets. The American 
Society for the Control of Cancer in a single “Cancer Week’ 
estimated that some 6,000,000 pieces of literature were dis- 
tributed throughout the country. State and large local organi- 
zations distribute in the aggregate far more even than do the 
national agencies. Most of this “literature” is naturally of an 
inferior quality, but the recognition of a few simple principles 
would do much to improve its effectiveness. The Routzahns 
have collected samples from a multitude of sources, and on the 
basis of a study of these have arrived at certain conclusions 
relative to the physical make-up, decoration and illustration, 
copy, and methods of distribution that should be of great value 
to anyone charged with the responsibility of publicity.1” 

The channels of publicity are almost countless. Whatever 
people will read, listen to, look at, or attend to may serve as a 
medium of publicity for social work. Among the media that 
have been used are the radio, the movies, talks and addresses, 
letters, house organs (for example, the Detroit Community 
Fund News), statements and appeals, posters, graphs, exhibits 
and window displays, drama, contests, paid advertisements, 
billboards and stunts of various kinds. Even the homely annual 
report may be a potent agent of publicity if conceived and 
executed with some imagination as to its effect upon an audi- 
ence. 

Publicity Programs and Promotion Campaigns. Hap- 
hazard and spasmodic efforts are not sufficient. Publicity is an 
integral part of social work and should be planned as such. 
Although the advertising of special projects and the promotion 
of campaigns are necessary and important they should be sub- 
ordinated to a carefully worked out year-round publicity 
schedule. In such a publicity program the objectives, imme- 
diate and remote, should be clearly defined, the nature of the 
information to be used, its timeliness and soundness consid- 
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ered, the particular audience to be reached “‘sized up,’’ the types 
and combinations of publicity methods to be employed thought- 
fully worked out, and the times for the release of the various 
elements of the program carefully determined. Finally, results 
obtained should be checked as far as possible and plans modified 
accordingly. 

The programs of the various national associations and soci- 
eties contain much of interest to the student of publicity 
methods. For example, the movement for the prevention of 
blindness has a long history of promotion. It developed out of 
the work of a group of people in New York State interested 
in lessening or preventing the damage from infections of the 
eyes of newborn babies. The earliest activities of this group 
date back to 1908. In 1915 the National Committee for the 
Prevention of Blindness was formed which later became the 
National Society. Some 400 agencies are now cooperating with 
the Society. It has a ten-point program of publicity.*® (1) Pre- 
paring bulletins of information at nominal cost. (2) Making 
available the latest authentic discoveries. (3) Collecting for 
general use a library of literature, photographs, slides and the 
like. (4) Arranging courses of lectures. (5) Arranging for re- 
search. (6) Assisting in the formation of societies and asso- 
ciations for the prevention of blindness. (7) Cooperating with 
medical and educational authorities. (8) Cooperating with il- 
luminating and safety engineers. (g) Promoting legislation. 
(10) Publishing news of the movement. 

Social work promotion has reached its most intensive devel- 
opment in the field of community chest campaigns. Certain 
phases of this topic will be discussed in Chapter XXXII, so 
that a brief consideration here will suffice. According to Harry 
P. Wareheim, Manager of the Community Chest in Rochester 
in 1922,!° there are four main factors in the conduct of a 
successful campaign. These are (1) “the selection of compe- 
tent and aggressive leadership”; (2) “careful planning and 
developing of an adequate soliciting organization” ; (3) “sys- 
tematic and careful preparation of prospect cards”; and (4) 
‘Gntelligent and adequate publicity.’’ Twelve campaign divisions 


18 From the literature of the Society, 370 Seventh Ave., New York City. 
2” “The Campaign,” Nat. Conf. Soc. Work, 1922: 410-415. 
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were organized in Rochester, which is a city of approximately 
300,000 population. Eight of these divisions were soliciting 
and four non-soliciting. The latter included the speakers’, pub- 
licity, complaint, and auditing divisions. The actual soliciting 
was done over a period of seven days, but months of prepara- 
tion were required. The Rochester plan calls for year-round 
publicity with a special-campaign just before the drive. 

Four years later at the National Conference of Social Work, 
Ellwood Street also insisted upon a year-round program of 
publicity for the community fund.*° He advocated an “internal 
organization,” consisting of a publicity secretary, assisted by 
a good stenographer and record keeper, and an “external or- 
ganization” involving a committee representing the constituent 
agencies, an annual meeting of the users of publicity (the news- 
paper editors and others), and an advisory committee of ex- 
perts from the local advertisers’ club. As a result of such 
organized publicity he found that in St. Louis from three to 
five times as much space in the newspapers’ was secured as 
had been without such an organization, and that twice as many 
agencies received publicity. 

Many changes have taken place in the technique of com- 
munity chest campaigns in the last few years. The introduction 
of mechanical bookkeeping devices, for example, has greatly 
increased the efficiency of chest offices and made it possible to 
handle a great amount of work with a relatively small force. 
The general conclusion of observers seems to be that the chest 
idea is an essentially sound one, but that publicity should be 
really educational and should extend throughout the year, and 
that the community fund should be continuously directed by a 
professional social worker, with perhaps some expert outside 
assistance during the annual campaign, instead of the cam- 
paign being a periodic upheaval, engineered by a high-priced, 
high-powered specialist from a national publicity and promo- 
tion bureau. The mechanics of publicity, financing and promo- 
tion should not be permitted to submerge the activities which 
they exist to support. In the words of Charles C. Stillman, 
formerly Secretary of the Grand Rapids Welfare Union: 


“The Proper Form of Organization for Federation Publicity,’ Nat. 
Conf. Soc. Work, 1926: 648-655. 
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“Educational publicity, on behalf of a sound cause, must seek 
out mediums and methods. But the cause is the thing. The 
method of social work publicity should be subordinate to its 
message.” 2+ 

Publicity and Promotion as a Professional Field. Ac- 
cording to the Routzahns, social work publicity is employed 
for three main purposes.” (1) It is used to influence the 
behavior of individuals; for example, to bring about an im- 
provement in their health habits. (2) It may be employed 
to alter social conditions. Thus legislation may be an objective. 
(3) Finally, it may be used to inform the public about the 
nature of the work of a case agency, or any other organization 
that deals with individuals or small groups. This use would 
tend to build up a friendly feeling toward the agency on the 
part of clients and make the work of its visitors easier, as well 
as to secure greater financial and moral support from the com- 
munity. Publicity, however, should promise no more than the 
organization is equipped to give. 

Such important uses for publicity would seem to demand a 
large number of trained individuals, but up to very recently 
there have been few persons or organizations prepared to do 
either publicity work or promotion except in the field of money 
raising. In the last few years, however, an increasing number 
of national, state and large city agencies have employed full- 
time publicity directors. It is logical to expect, therefore, that 
in the next decade a considerable demand for persons trained 
in this work will develop. Positions of this sort would include 
that of publicity director for national societies and associations, 
state and federal departments and bureaus, large city agencies, 
and for community chests and welfare unions. Many com- 
munity fund organizations require a special publicity secretary 
in addition to the campaign director, who has a combined pub- 
licity and promotion job. 

At the present time there are no established sources of supply 
for organizations wishing publicity and promotion experts ex- 
cept the commercial chest campaign organizations. There are no 
training schools. An increasing number of conferences, insti- 
tutes, “clinics,” and courses are being organized and undoubt- 
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edly it will not be long before this educational demand will be 
adequately met. Already Columbia University is giving an ex- 
tension course on “Methods of Health Publicity’; the Rout- 
zahns are also offering a course in the New York School of 
Social Work on “Social Work Publicity”; and “publicity 
methods and the mobilization of community resources .. . 
both from the standpoint of intensive campaigns and all year 
round publicity” constitute a phase of a course on “Public 
Relations” given at the Fordham School of Social Service, in 
New York City. Other similar courses might be mentioned. 
Of the positions in this general field, that of community 
chest campaign director is perhaps the most highly developed. 
In the last few years it has reached the status of a profession. 
A. C. Marts, in a recent number of the Survey, points out that 
this occupation developed along with the “rise of the modern 
short-term campaign method for financing philanthropy.” He 
urges that it be kept professional and not commercial. He offers 
seven suggestions for a code of ethics aimed at this ob jective.*2 


1. The philanthropic campaign should be directed on a salary 

or fee basis; never on a percentage basis. 

2. The high pressure type of director should be kept out of this 
profession. 

. A campaign corporation should not assign a man to direct a 

campaign unless he is fully experienced and seasoned. 

A campaign should not be directed for an organization which 

is not thoroughly worthy of the money it seeks. 

. Charges and costs should be kept low. 

. A thoroughly experienced campaign director can generally 
tell, after a brief study, what the probable results of the 
campaign will be. He should give his professional opinion 
candidly to his prospective client. 

7. The “outside” campaign director should be brought in only— 

as a general rule—to direct capital fund campaigns. 


“A Campaign Director Looks at His Profession,’ Survey, 61: 818-19, 
March 15, 1929. 
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COORDINATION AND SUPERVISION 


In the slum section of one of our large eastern cities lives an im- 
migrant family. The husband was taken ill about a year ago and 
has been practically bedridden ever since. The mother is illiterate, 
a bad housekeeper and entirely ignorant of American customs. 
Anna, the oldest child, a girl of sixteen, had become troublesome, 
largely because of the mother’s lack of understanding and the 
poor home environment. George, a boy of twelve, had played 
truant repeatedly. Rose, seven years old, is bright for her age, 
but gives evidence of abnormal cruelty in her behavior to play- 
mates and to dumb animals. There are two younger children, a girl 
of three and a baby of nine months. The family is entirely 
dependent. 

There is a wealth of facilities in the community, and the prob- 
lems of this family are apparently being handled well. Assistance 
is furnished by the Relief Society, and a case worker from that 
organization calls at least once in two weeks. The Home Eco- 
nomics Association sends a housekeeper at frequent intervals to 
instruct the mother in the proper management of her household. 
A neighborhood worker from the local settlement visits with more 
or less regularity to maifitain a personal contact for that organiza- 
tion. A nurse from the Visiting Nurses’ Association calls once a 
week to care for the man; another nurse from the Infant Wel- 
fare Station visits to help the mother carry out the instructions 
of the pediatrist. The Big Sisters Association became interested 
in the older girl, and assigned a worker. Similarly, to cope with 
the boy’s delinquent tendencies, a big brother was appointed by 
the Big Brothers Association. The unusual behavior of Rose 
brought her to the attention of the Psychiatric Clinic, and a 
psychiatric worker was detailed to this problem. . . . Eight work- 
ers in all are visiting the home and dividing up the problem.t 


Obviously with so many social workers and nurses attempt- 
ing to serve one family the opportunities for misunderstand- 
ing, friction, and working at cross-purposes are very great. 
Even if each worker is aware of what the others are doing and 
all are proceeding in accordance with a common plan, the clients 
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may be confused. But if the various specialists are not in touch 
with one another, the result is likely to be nothing short of 
chaos. This is the problem of coordination as viewed by case 
worker and client. Let us see how it appears from the stand- 
point of the community. 


Sioux Falls, South Dakota, has a population of approximately 
25,000. The city has no great wealth, but a number of families 
are well-to-do. There is an active Chamber of Commerce, and an 
unusually large number of intelligent socially-minded men and 
women who are taking an active interest in the social work of the 
community. 

Previous to the War there was little contact with outside organ- 
izations, but in 1917 national agencies began to find their way into 
this little city. 

1917— 1. An American Red Cross Chapter was organized and 
Home Service work for disabled, ex-service men still 
continues. 

2. The Salvation Army established a headquarters and 
organized family welfare and religious work. 

I919— 3. The Y. M. C. A. began a campaign for the erection of 
a $450,000 building. Thus far, work has been limited 
chiefly to younger boys. 

4. The American Association for Organizing Family So- 
cial Work, at the request of the Chamber of Commerce, 
made a survey of the community and established a fam- 
ily welfare society, which maintains an executive secre- 
tary, social worker, and nurse. 

5. The National Association for the Advancement of Col- 
ored People organized a branch. 

6. The Child Welfare League of America admitted the 
South Dakota Children’s Home Society (headquarters 
in Sioux Falls) to membership. 

192I— 7. The Y. W. C. A. established a local unit and organized 
educational and recreational activities. 

8. The National Council of Catholic Women appointed a 
Sioux Falls representative to organize a unit in this 
territory. 

g. The National Congress of Mothers and Parent-Teacher 
Associations received one of the local Parent-Teacher 
Associations in an affiliated membership. 

1922—10. The National Tuberculosis Association sent a repre- 
sentative to Sioux Falls to assist the State Association 
in uniting in one League the four groups in this county 
which had previously been selling Christmas seals and 
undertaking separate activities. 
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11. The American Society for the Control of Cancer or- 
ganized a committee of physicians to secure publicity 
on the prevention of cancer. 

12. The National-Committee on Visiting Teachers financed 
a visiting teacher to work in Sioux Falls. 


Thus in five years ten loca] units of national organizations were 
formed and two other national affiliations were established. With 
one exception, these national agencies made their respective ap- 
proaches to Sioux Falls independently of each other and the city 
responded. But in 1922 a county nurse who had been employed 
for two years was released for lack of funds. There was a strong 
sentiment in favor of discontinuing the work of the County Dem- 
onstration Agent. The Y. M. C. A. had to float a bond issue to 
complete its building and there was nothing left for equipment. 
The Y. W. C. A. found itself in competition with the Women’s 
Alliance which had for twelve years maintained a boarding home 
for girls and organized classes and recreational groups. The budget 
of the health department was cut from $12,000 to $8,000. Clearly 
all was not well with Sioux Falls.” 


There are thus a number of conditions which indicate a 
serious need for the coordination of social work efforts. (1) 
There is often failure to develop cooperation needed in specific 
tasks. (2) This easily leads to working at cross-purposes. (3) 
There is much overlapping—several agencies doing the same 
kind of work in the same city, the same neighborhood, and 
even the same family. (4) But still more serious is the “over- 
looking” of unmet needs due to lack of perspective. (5) Under 
such circumstances it is easy for all sorts of irresponsible folk 
to initiate enterprises which meet no real need, or have no ade- 
quate budget, or exploit their patrons. (6) Even well inten- 
tioned persons fail to learn from the mistakes and achievements 
of others simply because they are cut off from professional con- 
tacts. 

Development of Coordination. One of the simplest mech- 
anisms for promoting coordination is the conference. Starting 
in 1874 the National Conference of Charities and Correction 
(now National Conference of Social Work) has played an 
important part in bringing together social workers and inter- 
ested citizens to discuss their problems, their methods, and their 


2Lee, Porter R., Pettit, Walter W., and Hoey, Jane M., Report of a 
Study of the Interrelation of the Work of National Social Agencies in 
Fourteen American Communities. Adapted from pp. 95-98. 
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philosophies. It has unquestionably done much to break down 
the barriers between workers in different fields and to overcome 
provincialism. But it was early recognized that many persons 
could not afford to attend national meetings and that many 
more would not take the trouble. Hence state conferences have 
been organized in most parts of the country. Some of them 
merely bring together a handful of the faithful once a year; 
others maintain a year-round service of information and advice 
besides assembling hundreds of delegates to hear stimulating 
addresses and confer with national leaders. Other organiza- 
tions whose major function is the holding of an annual meeting 
are the American Prison Association, International Associa- 
tion of Policewomen, Intercity Conference on IIlegitimacy, Na- 
tional Children’s Home and Welfare Association, American 
Country Life Association, National Housing Conference, 
National Conference of Catholic Charities, National Confer- 
ence of Jewish Social Service, National Federation of Settle- 
ments. Corresponding to some of these are: state and local 
conferences which bring together limited numbers of workers 
in special fields. 

Another type of correlation is represented by the charity 
organization movement.* This was one of the earliest efforts to 
unite separate agencies in cooperative service to their clients. 
While the charity organization societies never succeeded in 
combining many of the little relief and service agencies, they 
did make them aware of each other’s existence and established 
contacts which have led to a slowly increasing amount of team- 
work. Moreover, they invented two very useful pieces of social 
machinery, the district conference and the social service ex- 
change.* Closely akin to the Charity Organization Society in 
spirit and organization is the joint application bureau, such as 
may be found in Cleveland, Chicago, and other cities. This type 
of agency has been especially useful in promoting an intelligent 
division of labor among children’s institutions. Another device 
for coordinating the work of case working agencies is the 
Transportation Agreement which has been signed by some 800 
local organizations.® 


* See Chaps. I, II, XV, and XIX. ° See Chap. XIX. 
“See Chap. XIX. 
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Occasionally two or more agencies recognize the overlapping 
of their work and enter into a definite agreement as to division 
of labor and exchange of services. Such a policy was adopted 
by the Family Welfare Association and the Juvenile Protective 
Association of Milwaukee in 1925. 


It is recognized that the Juvenile Protective Association and 
Family Welfare Association are both essentially case working 
agencies. .. . In general the Family Welfare Association cares 
for families in their own homes. . . . New applications to place 
children in boarding homes will be handled by the Family Welfare 
Association when there appears to be a possibility that a family 
home may be maintained or re-established. This will include cases 
in which parents are living together ; parents are separated but not 
divorced; father is dead and mother living; parents are divorced 
and mother has custody of children. New applications will be 
handled by the Juvenile Protective Association when there seems 
no possibility of maintaining or re-establishing the home; for 
example, when the mother is dead or institutionalized, or when 
the custody of the children has been granted to the father in 
divorce court.® 


Another type of coordination is seen in the federations of 
special groups of local agencies. Sometimes these are the soci- 
eties and institutions maintained by a religious denomination. 
Thus the Catholic Charities of the Archdiocese of New York 
was established in 1920 “for the purpose of unifying the aims, 
improving the quality of service rendered by the existing agen- 
cies and extending this service to meet existing and new needs.” 
Sometimes these federations unite agencies doing a particular 
kind of work. A committee of New York social workers re- 
ported 30 such federations in their city in 1924." These in- 
cluded the Association of Day Nurseries, Associated Out- 
Patient Clinics, Child Welfare Federation, Council on 
Immigrant Education, and United Neighborhood Houses. The 
federations based on locality rather than on function included 
the Chelsea Neighborhood Association, East Harlem Health 
Center, Lower East Side Association, and Yorkville Com- 
munity Association. One of the most interesting of this last 
group is the East Harlem Health Center which was established 


* Clow, Lucia, and Halverson, Jeanette, in Family, 7: 242. | 
" Better Times, May 12, 1924, p. 24. Four of these federations were de- 
nominational and seven were based on locality. 
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in 1921 by the New York County Chapter of the American 
Red Cross in cooperation with the City Health Department 
and 19 other organizations. To coordinate the work of the 
various agencies and integrate it with that of schools, churches, 
and other established institutions a council was created con- 
sisting of 15 representatives from the cooperating agencies, 15 
from the district, and 15 from the Red Cross.® 

A variation of this general type of coordination is the “Iowa 
plan” for combining public and private case working agencies 
in rural counties. This scheme involves the creation of a central 
organization frequently known as the County Social Service 
League, with a board of directors including the county super- 
visors, representatives of the county medical society, board of 
education, farm bureau, and chamber of commerce, and a 
group of eight or ten contributors. The board employs a social 
case worker who becomes secretary of the league and overseer 
of the poor. Funds are raised partly from taxes and partly 
from private sources. The plan is purely voluntary, but it has 
been continued for over fifteen years in some counties. 

Occasionally we find complete amalgamation in which several 
previously independent agencies merge into one large and com- 
prehensive organization. This happened in Houston when the 
old family welfare society, visiting nurses’ association, settle- 
ments and day nurseries were united in the Social Service 
Bureau. Another example of amalgamation is the Kansas City 
Health Conservation Association which combines the Tuber- 
culosis Society, Consumers’ League, Social Hygiene Society, 
Mental Hygiene Society, Dental Hygiene, Cancer Control, and 
Heart Committees. 

A fifth type of coordination is represented by national agen- 
cies with local branches or affiliated societies. These are of two 
general classes: (1) those which are organized from the top 
down, like the Red Cross, Salvation Army, and Y. M. C. A., 
and (2) those which are really national federations of local 
agencies, like the American Association for Organizing Family 
Social Work, Child Welfare League of America, National De- 
sertion Bureau, National Urban League, and Association of 
Community Chests and Councils. The American Red Cross, 


* Bowman, Leroy E., in Social Forces, 4: 339-345. 
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based on European models, was first organized nationally and 
chartered by Congress. Not until the World War did it estab- 
lish local chapters in any considerable number. In 1917 four- 
teen geographical divisions were created; and from the head- 
quarters of each division organizers went out to establish 
county chapters. Since the War the divisions have been aban- 
doned and many of the chapters have ceased to function, but 
there are still several hundred local branches of the Red Cross 
carrying on work for ex-service men, public health nursing, 
and family case work, under instructions sent out from na- 
tional headquarters. Through handbooks, bulletins, and con- 
ferences the work is standardized and unified. Of course, local 
initiative is not stifled, but on the whole control is centralized. 

In contrast with the highly centralized national agencies are 
a number of associations which have been built “from the 
bottom up.’’ Control is vested in the local societies which are 
the members of the national organization. If standards are 
set, this is done by a more democratic procedure, and enforce- 
ment is through education rather than through compulsion. In 
the last resort each local society makes its own program and 
sets its own standards, but through the national association it 
receives information and suggestions which are invaluable 
guides. 

Finally there is a group of national agencies, usually with in- 
dividual memberships, which hold conferences, make surveys, 
issue bulletins, and offer advisory service, but have few, if any, 
local branches. Examples are the National Probation Associa- 
tion, National Child Labor Committee, Playground and Rec- 
reation Association of America, National Committee on Visit- 
ing Teachers, and National Committee for Mental Hygiene. 

Councils of Social Agencies. By the time we entered the 
World War the importance of coordination in social work 
was pretty generally recognized ; but there were real differences 
of opinion as to how this should be accomplished. An espe- 
cially sharp controversy was carried on between the advocates 
of “functional” and of “financial” federations. Both terms were 
misnomers, but by “functional” federation was meant an over- 
head organization created by the existing agencies to promote 
team-work in service to their clients, while the term “financial” 
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federation was applied to two quite different arrangements: 
one was essentially a council of social agencies with the added 
function of joint financing, the other was an organization of 
contributors who wished to escape the burden of repeated calls 
for money and who sometimes assumed a dictatorial attitude 
toward the agencies concerned. Today there is a marked tend- 
ency for the “functional” and the “financial” types of or- 
ganization to be combined or at least closely affiliated. Leaving 
the discussion of financial problems to the next chapter, we 
may consider here the coordination brought about through 
councils and federations of various sorts. 

A council of social agencies is usually built “from the bot- 
tom up.” It consists in the main of elected or appointed repre- 
sentatives of various private societies. But in addition certain 
public officials are usually ex officio members of the council 
and a few outstanding citizens may be chosen to represent the 
community as a whole. The following excerpts indicate some- 
thing of the philosophy, functions and methods of such an 
organization. 


There is no big stick philosophy in it. Representatives of agen- 
cies, working together, find the true way ahead, and then, having 
agreed on a program, go back to their individual boards and induce 
them to approve the program so far as it concerns their particular 
societies.® 

Things will be worked out in committees, not apparently but 
literally. The committees are melting pots of the ideas and ex- 
periences of their members. Issues are fought out hotly, plans are 
devised, and agreement is arrived at as to the best instruments 
for carrying out their plans. Thus the agencies discover and use 
their own powers. This kind of council obtains practical results, 
and avoids the dangers assumed to be inherent in federation. It 
does not decide, for example, that a hospital or a settlement must 
be located here or not located there, but it ensures that the subject 
shall be talked out until it becomes evident that only one answer 
to the question as to where it shall be located is sound enough to 
be defended.” 


A Welfare Council would serve the community and the member 
social agencies in these ways: 

1. As a forum for the discussion and determination of common 
welfare aims, interests and problems. 


° McLean, Francis H., The Central Council of Social Agencies, p. 26. 
1 Devine, Edward T., in Survey, 47: 624. 
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2, By developing a city welfare plan, assisting member agencies 
to take their appropriate place in the plan, and by anticipating 
some of the problems and requirements of the future. 

3. By certifying or endorsing to the public the work of respon- 
sible, efficient welfare agencies, and by discouraging the establish- 
ment or support of irresponsible or needless agencies. 

4. As an advisory unit in financial campaigns, budget making 
and accounting. (If developments justify, the Council might 
properly establish a department for the central financing of mem- 
ber agencies. ) 

5. As a publicity and information bureau to inform the public 
of the needs, problems and achievements of the several fields of 
welfare effort. 

6. By stimulating sound methods on the part of member agencies. 

7. By reporting on pending legislative measures. 

8. By performing for its constituents other common services, 
as for example, research and surveys, purchasing of supplies, 
recruiting of paid and volunteer personnel, and operating a confi- 
dential exchange.t | 


The various councils of social agencies have done much to 
educate the public of their cities concerning social needs and 
ways of meeting them. They have done this through news- 
paper stories, special reports, public addresses, and personal 
contacts. They have headed off ill-advised ventures and stimu- 
lated the development of new activities in both public and pri- 
vate agencies. They have brought about the reorganization, 
combination and abandonment of old agencies. They have 
raised standards of work and have established channels of 
intercourse and cooperation which are actually being used. 

In addition to the local councils of social agencies there have 
been a few attempts to work out the same sort of thing on a 
state-wide basis. The first was the Ohio Council of Social 
Agencies established in 1919. “The purpose of the council is 
to enable each of the associating organizations to discuss its 
program and policies with other agencies of the council, to 
prevent overlapping and duplication of social work, to enable 
the associating societies to co-ordinate their state work and 
work in local communities, and to enable them to act jointly 
in promoting social work in local communities.” 1? The move- 


1 Better Times, May 12, 1924, p. 16. 
* Croxton, Fred C., in Nat. Conf. Soc. Work, 1921: 4309. 
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ment spread to Texas, Georgia, Kansas, and other states, and 
great things were hoped for. But lack of funds and the conse- 
quent lack of full-time executives have been responsible for 
the relative failure of these state councils. In contrast with their 
brief and disappointing history is the successful working out 
of the National Social Work Council established in 1923 by 
a group of organizations such as the American Red Cross, 
Boy Scouts of America, National Health Council, American 
Association for Organizing Family Social Work, Playground 
and Recreation Association of America, and the National Con- 
sumers’ League, 


Similarity of problems and the need for a closer coordination of 

their work stimulated the executives of twelve leading national 
social work organizations in 1920 to begin regular monthly meet- 
ings for conference. Formal organization of the National Council 
occurred in 1923, two delegates being chosen from each of sixteen 
national agencies. (The number has since increased to twenty- 
two. ) : 
In spirit and method the Council has remained the same through- 
out the eight years of its history. Its purpose is to help existing 
organizations better to fulfill their functions. It does not undertake 
new activities of its own. It has no administrative staff, but seeks 
rather to accomplish its purpose through the service of board and 
agency staff members and other volunteers. 

It has sought first of all to develop an atmosphere of mutual 
confidence and understanding among all concerned as a basis for 
continuing full and free consideration of the work needing to be 
done, the most appropriate organization for its accomplishment 
and the most economical plans for its adequate support. 

It is endeavoring to face frankly the fundamental questions 
being raised about the place of national social work organizations 
in the whole social work field. 

It is exploring the general field of relationships in an effort to 
ascertain where more intensive studies of specific problems may 
well be made. 

It is helping to locate key people whose interest, experience and 
influence are needed.** 


A problem which has occupied the attention of the Council 
for some time is the proper relationship between national and 
local programs for the coordination of social work, or, more 
specifically, the relation between national agencies and com- 


% Mimeographed memorandum dated August, 1928. 
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munity chests. In its study of this question the Council has 
held meetings with persons in local communities and with the 
Association of Community Chests and Councils. Other prob- 
lems dealt with are: How can national agencies sufficiently 
understand each other to be able to take their part intelligently, 
community by community? How can they work together for 
the common good in a particular community? How can they 
develop wider public sympathy for their purposes so that while 
each works on its own special problems it may also help and 
_ receive benefit from the work of other members? It is the 

experience of the Council that the most effective way of work- 
ing at these questions is what it calls the “Bridgeport plan.” 
This is similar to the case committee of the family welfare 
society, except that the “case” now is the situation obtaining in 
a community instead of that in a single family. Representa- 
tives of both national and local agencies meet together to 
discuss community needs which may be served by national 
agencies. 

As an aid to more effective cooperation in field work, ad- 
vance itineraries for field workers from seven national or- 
ganizations were being circulated in 1928. Similar itineraries 
from ten organizations in the health field were also on file. 
Notices of new surveys and field reports which are connected 
with these itineraries may constitute the beginning of a central 
exchange of information about communities. On request the 
office of the Council has gathered information on special topics 
such as experience with moving picture films, joint field service 
between national and state agencies, by-laws of organizations, 
salary schedules, and the like. One meeting each year is de- 
voted to a consideration of the greatest achievement, the great- 
est failure, and the greatest present need of each national 
organization. At the present time (1929) the Council is consid- 
ering the advisability of a study of local endorsement experi- 
ence, the development of an advisory service on local survey 
and community council problems, and a study of the com- 
munity chest movement over a ten-year period. 

Development of Supervision. In Chapter XV was traced 
the history of supervision as carried on by state boards of 
charity. The theory was that an unpaid board of informed and 
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interested citizens could perform a valuable service by checking 
up and advising those who were engaged in the actual adminis- 
tration of social agencies. Hence they were first charged with 
the duty of inspecting and reporting on state institutions for 
delinquents and for the mentally and physically handicapped. 
To these were presently added county and municipal institu- 
tions. Still later the state boards of charities were made re- 
sponsible for licensing and regulating certain private agencies, 
especially orphanages, child-placing societies, and maternity 
homes. In some states this authority has been effectively used to 
eliminate useless, inefficient, and fraudulent institutions. But 
very often lack of appropriations and incompetence of the staff 
have made such regulation a farce. Since 1900 supervision by 
state boards has fallen into the background. The boards them- 
selves have either taken on many executive functions or have 
given way to boards of administration. In part, at least, this 
has been compensated for by the development of endorsement 
committees, councils of social agencies, community chests, and 
national organizations. 

Curiously little has been done to control legally the establish- 
ment of new social agencies. In most states the granting of a 
charter is a mere formality. But in Massachusetts the Secre- 
tary of the Commonwealth is required to “send a rescript of 
the application to the Department of Public Welfare, which 
shall make an investigation of the petitioners, their probable 
ability to conduct the charter prayed for, the bona fides of the 
claim, and all other matters pertinent to the issue.” 1* The Com- 
missioner of Public Welfare must hold a public hearing, but 
cannot make official recommendations to the Secretary of the 
Commonwealth. In actual practice, however, the latter has been 
guided by the findings and judgment of the Department of 
Public Welfare. This is in marked contrast with the situation 
in most states where “the running of a peanut stand is sanc- 
tioned with as much ceremony and as much, or more, guarantee 
of public security as the undertaking of an enterprise which 
goes among the homes of the poor, separating brothers and 
sisters, breaking up family groups and taking physical control 
of helpless children.” 1° 


4 Kelso, Robert W., The Science of Public Welfare, p. 83. “ Tbid. 
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Between 1900 and the War a number of cities experimented 
with private supervisory agencies usually known as endorse- 
ment committees. The Cleveland committee was created by the 
Chamber of Commerce, one in San Francisco had representa- 
tives both of contributors and of organizations soliciting from 
the public. In New York the Charity Organization Society 
established a Bureau of Advice and Information which later 
became the National Information Bureau. In Kansas City 
“charities endorsement” was made a function of the Board 
of Public Welfare. All of these were attempts to protect givers 
against fraudulent appeals and assure them that the agencies 
to which they contributed had attained at least a minimum stan- 
dard of efficiency. They were also efforts to educate the pub- 
lic to withhold their gifts from organizations not on the “white 
list.’ For a time these committees seem to have performed 
a useful service, but since the development of councils of 
social agencies and community chests most of them have passed 
out of existence. 

Boards of Public Welfare. All the time that private agen- 
cies have been increasing in number and variety there has been 
a corresponding development of social work in governmental 
bureaus, departments, and institutions. For centuries we have 
had prisons, almshouses, hospitals, and “outdoor relief” ad- 
ministered by public officials. The nineteenth century added 
children’s institutions, parole and probation. The twentieth has 
given us mothers’ pensions, juvenile courts, workmen’s com- 
pensation, employment bureaus, housing commissions, public 
playgrounds and social centers, psychiatric clinics, and visiting 
teachers. Thus have the volume and scope of “public welfare 
work” expanded. But this growth of tax-supported agencies has 
presented problems very similar to those involved in the multi- 
plication of private organizations. By the turn of the century 
the need of coordination was widely recognized and by the end 
of the War central administrative boards and departments had 
become quite general. These new agencies are called boards of 
coritrol or administration, departments of public welfare, or 
departments of institutions and agencies. They have been cre- 
ated by cities, counties, and states. 

The first municipal board of public welfare was established 
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in Kansas City, Missouri, in 1910. It developed out of the 
Board of Pardons and Paroles which was made responsible in 
1909 for administering the workhouse. The next year it was 
given “broad powers to devise and execute plans to fulfil the 
duties of the city toward all the poor, the delinquent, the un- 
employed, the deserted and unfortunate classes in the com- 
munity, and to supervise the private agencies which solicited 
money from the public for these purposes.” 7® This new de- 
partment not only brought together a lot of activities previ- 
ously carried on by separate officials, but it initiated new types 
of social work and developed very close cooperation with pri- 
vate agencies. One of its first acts was to move the workhouse 
to the country and develop a municipal farm. It paid wages to 
prisoners and their families. It set up an endorsement bureau 
which issued a ‘“‘white list” of approved private agencies. It 
established a public employment bureau, municipal quarry, free 
legal aid, and remedial loan agency—the last being privately 
financed but supervised by the Board of Public Welfare. It 
maintained a social service exchange, department of factory 
inspection, supervision of commercialized recreation, training 
course for social workers, and research bureau. Its departments 
for homeless men and for family welfare work were consoli- 
dated with existing private agencies. Everything seemed to go 
forward smoothly until War time, when the politicians had 
their innings, and the staff of experienced social workers was 
displaced by automobile salesmen, mechanics, and milkmen. 
Since then several changes have occurred, but there continues 
to be a considerable degree of coordination of social work 
activities carried on by the city. The cooperation with private 
agencies is not so close, and at no time, either before or after 
the War, has there been a satisfactory “tie up” with the county 
departments. 

In 1917 the State of North Carolina launched an interesting 
experiment in the coordination of social work activities under 
county governments supervised by a state department. A law 
enacted in that year required the State Board of Charities and 
Public Welfare to appoint a local board of three unpaid mem- 
bers for each county, “whose duty shall be to advise with and 
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assist the state board in the work in the county . . . and to 
act in a general advisory capacity to the county and municipal 
authorities in dealing with questions of dependency and de- 
linquency, distribution of poor funds, and social conditions 
generally.” *7 The law also provided that counties with a popu- 
lation of over 25,000 (32,000 since 1921) must have a super- 
intendent of public welfare appointed by the county board of 
education and the board of county commissioners. However, 
the person so appointed was not allowed to enter upon his 
duties until he received a “certificate of approval of his fit- 
ness’ from the state board. But when so qualified he became 
ex officio secretary of the county board of public welfare. In 
the smaller counties the superintendent of public instruction 
might be superintendent of public welfare as well. But in spite 
of the fact that only 29 counties were required to have a 
separate person for this position, 55 counties had appointed 
superintendents of public welfare by 1926.18 The comprehen- 
sive list of duties specified in the law indicates how thoroughly 
this plan was intended to consolidate social work activities in 
North Carolina counties. 


The county superintendent of public welfare shall be chief 
school attendance officer of the county, and shall have other duties 
and powers as follows: 

1. To have, under control of the county commissioners, the care 
and supervision of the poor and to administer the poor funds. 

2. To act as agent of the state board in relation to any work to 
be done by the state board within the county. 

3. Under the direction of the state board, to look after and keep 
up with the condition of persons discharged from hospitals for 
the insane and from other state institutions. 

4. To have oversight of prisoners in the county on parole from 
penitentiaries, reformatories, and all paroled prisoners in the 
county. 

5. To have oversight of dependent and delinquent children, and 
especially those on parole or probation. 

6. To have oversight of all prisoners in the county on probation. 

7. To promote wholesome recreation in the county and to en- 
force such laws as regulate commercial recreation. 

8. Under the direction of the state board, to have oversight over 
dependent children placed in the county by the state board. 


Sec. 5014, Consolidated Statutes of North Carolina. 
#% Odum, Howard W., in Nat. Conf. Soc. Work, 1926: 462. 
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g. To-assist the state board in finding employment for the un- 
employed. Warr i 

10. To investigate into the cause of distress, under the direction 
of the state board, and to make such other investigations in the 
interest of social welfare as the state board may direct.” 


This law further provided for the consolidation of munici- 
pal and county departments, thus making possible a degree of 
integration impossible under the Kansas City plan. The State 
University established a School of Public Welfare primarily 
to train people for these new positions. So far, however, its 
main contribution to the problems of personnel has probably 
been made through summer institutes which are attended by 
the county superintendents. Unquestionably this is one of the 
most important attempts that has been made to unite the vari- 
ous types of social work under governmental auspices in a local 
area. Naturally it has not functioned with 100 per cent effi- 
ciency ; some superintendents have not been well trained, funds 
have not been adequate, town and country folk do not always 
cooperate, and the whole thing has not been satisfactorily inte- 
grated with the work of farm demonstration and home demon- 
stration agents or public health nurses. Nevertheless, real head- 
way has been made. 

Coordination of state agencies doing social work started, as 
we saw before, with supervision by state boards of charities 
and corrections. As these supervisory boards took on adminis- 
trative functions or gave way to central boards of control, 
several different types of organization appeared. In some states, 
as in Illinois and New Jersey, consolidation is almost complete ; 
while in others, as in Massachusetts and New York, social 
work is done in several different departments. 

The law creating the New Jersey Department of Institu- 
tions and Agencies provides that the governor shall appoint an 
unpaid board of eight persons who shall choose an executive 
officer known as commissioner. The board is authorized to 
create divisions of education, medicine and psychiatry, labor 
and agriculture, statistics, parole, food and dietetics, and others 
as need may arise. It appoints boards of managers for each 
state institution and non-institutional agency caring for the 


” Sec. 5017, Consolidated Statutes of North Carolina. 
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insane, feebleminded, epileptic, disabled soldiers, blind, delin- 
quents, and dependent children. The state board has supervision 
over all county, municipal, and private agencies to which state 
funds are paid for the care of needy persons. It also has power 
of visitation and inspection of all jails, detention homes, county 
hospitals, almshouses, and private agencies for care of any 
of the groups named above. 

In Massachusetts the work which would be under one board 
in New Jersey is divided between three departments—Public 
Welfare, Mental Diseases, and Corrections—and the Commis- 
sion on Probation. At the head of each department is a com- 
missioner appointed by the governor; there is also an advisory 
board. The duties of the Department of Public Welfare in- 
clude supervision of five state institutions, infirmary, hospital 
school, and three industrial schools, direction of relief to per- 
sons who have no legal residence in any town or city, super- 
vision of mothers’ aid given by cities and towns, care of 
children who become wards of the Department by court com- 
mitment or otherwise, care of children on parole from the 
industrial schools, supervision of city planning boards, inspec- 
tion of private incorporated agencies, investigation of petitions 
for incorporation, inspection of county and municipal institu- 
tions, investigating legal settlement, licensing infant boarding 
homes and maternity ‘hospitals. 

Thus we find on every hand evidence of the acceptance of 
the principle of coordination, but considerable difference of 
opinion as to how far it should be carried and as to the best 
methods of putting it into effect. 


CHAPTER XXXII 
FINANCING SOCIAL WORK 


The precise scope and cost of social work in the United 
States cannot be determined with any accuracy, but we have a 
number of indications that the total is enormous. In his presi- 
dential address before the National Conference of Social Work 
in 1927 Dr. Lapp estimated “From four to five million people 
actually recipients of material relief; a million and a quarter 
in institutions for defectives, dependents, and delinquents ; nine 
millions at the free dispensaries for medical aid; five hundred 
thousand dependent children in the care of public or private 
benevolences. Twelve million people in the United States suf- 
fer at this moment from the calamity of destitution or its 
near approach.” 1 Of course, it is true that by no means all of 
these unfortunate folk are receiving the benefits of social work, 
as we have defined the term. But on the other hand, many 
persons who are not below the poverty line are helped by 
social workers in the making of personal adjustments. Hence 
without any pretence of exactness we can safely say that the 
clients of social work agencies each year number several mil- 
lions. 

What does it cost to provide for the needs of these malad- 
justed folk? Norton estimated in 1923 that the cost of operat- 
ing private social agencies in the United States is about three- 
quarters of a billion dollars a year.” The expenses of public 
agencies would easily add another $250,000,000, so that the 
total is probably not far from one billion dollars. Of course, 
this sum includes material relief as well as professional services, 
and it includes the expenses of agencies that are primarily medi- 
cal or psychiatric rather than social work. Therefore even if 
all the figures were in, their classification would depend on 

1Lapp, John A., Justice First, Nat. Conf. Soc. Work, 1927, p. 10. 
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one’s definition of social work. Hence we must again content 
ourselves with a generalization, albeit a safe one, that social 
work in the United States costs several hundred millions of 
dollars each year. Where does all this money come from? 

Sources of Financial Support. From time immemorial 
charitable agencies have received casual gifts and have made 
sporadic efforts to collect additional funds. Even today there 
are institutions whose staffs depend upon “‘the ravens” to feed 
them and provide the other costs of maintenance. Another an- 
cient and honorable source of revenue has been legacies and 
endowments ranging all the way from a few dollars for some 
specific purpose up to millions to be dispensed at the discretion 
of a board of trustees. The amount of such permanent funds is 
steadily increasing, but it is impossible at present to determine 
the total. A hint of its size is given by the fact that a few years 
ago the private philanthropies of Philadelphia, Boston, and 
Chicago received $7,236,000 annually from endowment earn- 
ings. A third means of supporting social work ever since the 
colonial period has been taxation. Data concerning public funds 
devoted to this purpose should be easily accessible, but unfor- 
tunately they are not. “An approximate estimate of New York 
State appropriations during 1926-1927 for various welfare 
activities (including institutions, state prisons, and parks, hos- 
pitals, playgrounds, reformatories) is about $130,000,000.” 3 
Until relatively recently both public and private funds were 
raised and expended on a basis of guess and hope. But today 
most of the larger agencies have budgets and more or less 
systematic ways of securing the needed funds. The specific de- 
vices used include tag days, charity balls, letter solicitation, 
pulpit appeals, newspaper stories, and many others, some new, 
some old. But while these still represent random efforts in some 
agencies, they are parts of definite plans in a growing majority 
of organizations. 

Probably nothing has given more of an impetus to the 
budgeting of income and expenses than the community chest 
movement. Beginning with a few experiments in the ’eighties 
and ’nineties of the last century, this movement gained strength 
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during the War and now includes over 300 chests in as 
many different American cities, raising about $70,000,000 a 
year. During the same period there have been established a 
number of foundations and trusts, some national, some local, 
differing from ordinary endowments in that definite machinery 
has been set up to receive and administer legacies and other 
funds from any number of persons. Also the charters of these 
foundations usually allow the trustees considerable discretion 
in determining the uses to which their incomes may be put. 

Certain types of agencies depend for a large part of their 
income on earnings or payments for services rendered. Some- 
times these payments are made directly by the individual client, 
sometimes indirectly through insurance, union, or lodge dues. 
Hospitals (which should be classified as health agencies rather 
than social work) are, of course, notably large earners. So too 
are the Christian Associations (whose classification is rather 
more doubtful). But homes for the aged, children’s institutions, 
and children’s aid societies also receive from their clients vary- 
ing amounts which sometimes constitute as much as one-third 
of their total income.* Club dues in settlements and the sale of 
products from workshops for the handicapped are likewise 
significant sources of revenue. Since one of the purposes of 
social work is to preserve or restore self-maintenance, it is 
interesting to watch the earnings of social agencies grow. 

One of the most careful studies of the financing of social 
work was made by Raymond Clapp under the joint auspices 
of the American Association for Community Organization 
(now Association of Community Chests and Councils) and 
the Welfare Federation of Cleveland. In his unpublished re- 
port Mr. Clapp has tabulated data concerning the income of 
social agencies in nineteen representative cities. From this we 
have our first reliable indication of the relative importance of 
various sources of revenue. 

It is especially noteworthy that in all but three cities earn- 
ings constituted the greatest single source of income. In De- 
troit, Buffalo, and Rochester somewhat larger amounts were 
secured through taxation. In no cities did contributions exceed 
earnings, and in only seven of the nineteen did they exceed 
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SOURCES OFINCOME FOR SOCIAL AGENCIES IN 19 
AMERICAN CITIES, 1924° 


Source Amount Per Cent 
Sango CS. ery ate yale orev 5 teeta Si ees $47,872,544 43 
POON GaN sa bial ae suiiSe, 8a) <6. 8 hor aeael'e Sine 34,975,702 31 
OMUMIDERIONS <".. ca snr ns 3 Soeur tn es 25,339,150 22 
GOW MEME Mit iret c three Sere waaay 4,593,128 4 
TD Ota bees 5 gaat neladrs al decioaete ad Nine $112,780,524 100 


taxes. Endowment was a relatively small item in all of these 
cities. Among the purposes for which the money was spent 
“health” bulked largest in every city studied, with the excep- 
tion of Dayton, where “character building” ranked first. In 
general, “dependency” was second and “character building” 
third in the amount of money absorbed. “Health” and ‘“de- 
pendency” took about equal amounts of the unearned income, 
but the earnings of the health agencies were greater than those 
of any other group. 

All of the cities studied by Clapp had community chests, 
Chicago alone excepted. However, his data do not indicate 
any important differences between Chicago and the other eight- 
een cities. We may turn to a report of the Boston Chamber of 
Commerce for a more adequate picture of the situation in an 
“unfederated” city.6 Data from 255 private agencies showed 
that of a total income amounting to $16,000,000, 53 per cent 
came from earnings, 28 per cent from contributions and 18 
per cent from investments. Earnings were highest in educa- 
tional and recreational agencies, lowest in homes for the aged. 
The percentage of income from investments was exactly re- 
versed, being highest in homes for the aged. Contributions 
bulked largest in neighborhood work and lowest in health 
promotion. Nearly 44,000 contributors were reported, of whom 
50 provided 20 per cent of all the money given. One-third of 
all givers contributed together one per cent of the total col- 
lected. On the average each person gave to 2 1-3 agencies a 
total of $60.26. Nearly three-fourths of the contributors gave 
to one agency only, but 3,300 persons each gave to six or more 


° Clapp, Raymond, Study of Volume and Cost, Social Work, 1924. Mime- 
ographed report, p. 3. 
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agencies. Six organizations received less than 50 contributions 
apiece, while one society received over 5,000. The average num- 
ber of individual contributions per agency was 760. Over a 
ten-year period the income of these agencies grew fairly stead- 
ily, by far the greatest increase being in earnings. However, 
there were two groups of agencies whose income showed little 
change, those engaged in relief and those caring for the aged. 
Methods of raising money included mail solicitation, personal 
calls, newspaper appeals, entertainments, sales, street collec- 
tions, and in a few instances the employment of outside money 
raisers. 

Community Chests. In many cities, it was found that a 
handful of well-to-do and generous folk were being solicited 
over and over again by a host of organizations of every de- 
scription. Many people quite able to contribute were giving 
little or nothing to any social agency. Still others confined their 
donations to their own “pet” charity. Hence the idea of joint 
financing was early conceived, though it yielded little fruit 
until 1913. As long ago as 1873, in Liverpool, England, a num- 
ber of agencies were induced to make their appeals through one 
office and on a common pledge sheet. A central committee 
circulated a list of societies which it was sponsoring, and every 
subscriber put down the amount he was willing to give to 
each organization. The first American experiment of this sort 
was made in Denver in 1888. This was under the auspices of 
the Associated Charities, which combined a number of func- 
tions. Besides undertaking to finance twenty-three separate 
societies, the Denver Associated Charities itself dispensed re- 
lief, promoted friendly visiting, provided employment, and 
sought to suppress begging. Many difficulties arose out of the 
attempt to make one organization serve the dual purpose of 
direct service to clients and centralization of policy and finance 
for other agencies. Eventually this program had to be given up. 
So far as we know, the only other American ventures in joint 
financing of social agencies before 1900 were the federations 
of Jewish charities in Boston and Cincinnati. In both of these 
the plan of organization seems to have been very much like 
that adopted in Denver, except, of course, that it was restricted 
to agencies serving Jewish clients. 
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One of the first financial federations to achieve real success 
was established in Cleveland in 1913. Because it has been so 
widely studied and imitated, its history and organization de- 
serve more than passing comment. In 1900 the Cleveland Cham- 
ber of Commerce created a Committee on Benevolent Associa- 
tions to carry on the work of charities endorsement. In addition 
to its routine duties this committee made two careful studies 
of the whole of the city’s giving in the years 1907 and Igo9. 
It found, in round numbers, 75 agencies spending $1,500,000 
a year of which $650,000 was secured through direct contribu- 
tions from 5,500 givers, about one per cent of the population. 
It found that six people were giving over forty per cent of 
the total amount and that the number of givers was steadily 
decreasing. It advised the adoption of some system of joint 
financing. After much discussion of the committee’s findings 
and recommendations the Cleveland Federation for Charity and 
Philanthropy was established in 1913. Originally the Chamber 
of Commerce had intended to make the raising of money for 
philanthropic purposes a subsidiary function of its own, but it 
abandoned this idea in favor of a new plan, which was in 
effect a trusteeship of thirty persons, ten selected by the or- 
ganizations to be financed, ten by the givers, and ten by the 
Chamber of Commerce. A full-time executive with experience 
in money-raising was employed and a quiet but vigorous cam- 
paign was set in motion. Instead of the “charity week” with 
which we are so familiar today, this was a program of letter 
writing, telephone canvassing, personal calls, and advertising, 
carried on throughout the year. Moreover, individual agencies 
were encouraged to continue their own soliciting, givers being 
promised immunity only if they gave as much as they had 
contributed the previous year and gave it through the federa- 
tion. At first most of the money was raised by the separate 
agencies, but in four years the amount that came through the 
federation rose from 32 per cent to 71 per cent. Both the 
amount of money and the number of givers steadily increased. 
But there was no general budget, and this together with other 
sources of friction led to the formation in 1914 of the Cleve- 
land Welfare Council, a council of social agencies such as was 
described in the preceding chapter. In 1917 the federation and 
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the council were merged into a new body known as the Wel- 
fare Federation of Cleveland. 

Before the new organization was well launched everything 
was upset by the War and the appeals of Red Cross, Y. M.C.A., 
and similar agencies for immense sums of money. The local 
federation was hard put to it to make ends meet until it 
joined with these national organizations in a War Chest. 
After the signing of the armistice the War Chest Board became 
the Community Fund, which undertook to finance the Welfare 
Federation with its constituent agencies, the Y. M. C. A. and 
the Jewish federation which had previously kept aloof, to- 
gether with local quotas for state, national, and foreign or- 
ganizations. It thus became in effect a federation of federa- 
tions. As such it has continued, though with much overlapping 
of board membership, staff, and budget-making machinery. 
Elsewhere the initiative, the organization, and the policies have 
differed, sometimes very much, but the whole community chest 
movement has been greatly influenced by the Cleveland fed- 
eration. 

After the War the idea of joint financing spread rapidly 
until in 1929 there were known to be about 330 community 
chests in the United States and Canada. A variety of motives 
has animated their founders and a corresponding variety of 
plans has been followed in their organization. Some were in- 
tended to protect givers against excessive and annoying solici- 
tation, some were expected to increase the money-raising power 
of the agencies, some were aimed at elimination of waste, others 
emphasized the integration and improved quality of work along 
with the centralization of financing. Norton has listed seven 
plans that have been tried in the establishment of financial 
federations or community chests.’ (1) The Liverpool plan was 
essentially an association of givers created largely for their own 
convenience. (2) The first Denver plan was a cross between a 
charity organization society and a community chest, a rather 
unsuccessful hybrid. (3) The first Cleveland plan provided for 
joint control by givers, agencies, and Chamber of Commerce. 
With all its advantages, certain weaknesses appeared. Norton 
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points out that “it relieved the agencies both of money raising 
and of responsibility for an equitable distribution of appropria- 
tions” ; it did not enlist. full and whole-hearted support of the 
“financial brains” of the city; and because it excluded most 
of the influential social work executives from participation it 
failed “to generate harmony.” (4) In Cincinnati a council of 
social agencies created a financial federation within itself. This 
department of the council functioned through a budget commit- 
tee composed of representatives of the agencies sharing in the 
joint financing. After a time the list of agencies in the chest 
came to be almost identical with the whole membership of the 
council. It is important to note that instead of the financiers 
bringing the social agencies together, it was the agencies that 
brought about joint financing; or as some would put it, func- 
tional correlation preceded financial federation. This procedure 
is generally regarded as wiser than its opposite. (5) Under the 
Kansas City plan a department of the Chamber of Commerce 
undertakes to raise and distribute the money for most of the 
private social work organizations. In this particular city there 
is also a council of social agencies through which budgets are 
presented to the chest, but final control is vested in the Cham- 
ber of Commerce rather than in the agencies or in the public 
as a whole. While this form of community chest seems to have 
been successful in raising money, it offers unusual danger of 
domination by a group that may not always be sympathetic with 
social work programs. (6) The sixth type of experiment was 
the war chest, which has been described as “a limited corpora- 
tion of a few men who set out to raise money from the public 
and to distribute that money on a basis of their own best judg- 
ment to organizations applying for it.” (7) The community 
fund, as it functions in Detroit, for example, is essentially the 
war chest renamed. It is an exclusive, self-perpetuating board 
of trustees, who raise and distribute money for the agencies. 
Sometimes the budgets are actually made by the agencies, sepa- 
rately or through a council, but in any case the real power is in 
the hands of the community fund board. 

While the actual organization and procedure vary greatly 
from city to city, a number of principles or policies have found 
rather general acceptance. (1) One of these is budgetary con- 
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trol, which means that each agency prepares in advance a de- 
tailed budget, which, when approved by the chest or federation, 
is not to be exceeded without permission of the controlling 
body. Living on a budget is certainly a great improvement over 
depending on chance, but the placement of control is open to 
question. (2) The whirlwind campaign has been quite gener- 
ally adopted as the principal, if not the only, means of raising 
money. Large numbers of solicitors cover the city systemati- 
cally within a week or ten days, during which time there is 
much publicity from newspapers, movies, placards, billboards, 
and parades. “Pep” meetings of the workers are held daily 
with a climax in the “wind up” dinner. “High pressure sales- 
manship” is used to induce or compel the largest possible num- 
ber of persons to give the largest possible amount of money. 
Employees in industrial establishments are pressed to “give one 
day’s wage” in order that the plan may be “1oo%.” Large 
givers are sometimes solicited beforehand by a special com- 
mittee. Divisions and teams vie with one another to “go over 
the top,” raising their quotas by canvassing business and resi- 
dential districts. (3) In many cities “the immunity rule” has 
been adopted. This means that persons who contribute to the 
community chest are promised freedom from further solicita- 
tion during the year by agencies within the federation. This 
rule is often modified so as to permit special campaigns for 
building funds, appeals for emergency or disaster relief, sale 
of Christmas seals by the Tuberculosis Association, member- 
ship campaigns, and certain special appeals for individual cli- 
ents. (4) A less general policy is that of providing for desig- 
nated gifts. Many givers object to certain organizations, while 
others are anxious to throw their whole support behind agen- 
cies in which they are especially interested. Hence opportunity 
is frequently given for the contributor to specify how he wishes 
his donation to be distributed. However, most givers do not 
bother to designate, hence the practice appears to be falling into 
disuse. Other fiscal policies which seem to be gaining rapidly 
are (5) centralized accounting, and (6) centralized purchasing. 
Among the non-financial principles that have won widest ac- 
ceptance are (7) centralized, continuous, educational publicity, 
and (8) the coordination of social work programs. These last 
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have been taken over from the councils of social agencies rather 
than developed by the community chests. 

Certain results of joint financing are pretty plain. The com- 
_ munity chests have increased both the amount of contributions 
and the number of givers. However, these gains are in all cases 
most marked in the early years of federation and may pos- 
sibly cease after a time. Hence no very definite conclusions on 
this point are justified except for the decade since the War.8 
Eleven cities which started community chests during or after 
1920 raised $3,800,000 in the last year before federation, and 
$5,800,000 in the first year of joint financing. Forty-four cities 
raised in the first year of federation $27,438,500 out of the 
$28,149,000 set as their goal. For 1927 the combined goal of 
40 cities was $35,390,000, of which they raised $33,550,000. 
If it were not for the fairly steady increase both in the amount 
sought and in the amount raised this might be regarded as a 
sign of weakness. It is more likely that without goals a little 
beyond any sum previously raised the giving of a city might 
slump. The persistence of community chest gains is shown 
by the following table. 


MONEY RAISED BY COMMUNITY CHESTS IN 10 REPRE- 
SENTATIVE CITIES, 1922-1929° 


Reported in thousands of dollars. 


1922 1923 109024 1925 1926 1927 1928 1929 
Philadelphia 1,955 2,579 2,890 2,920 3,120 3,138 3,270 3,200 
Detroit .... 2,310 2,304 2,519 2,679 3,050 2,975 3,400 3,426 
Cleveland .. 3,820 4,250 4,175 4,286 4,430 4,445 4,525 4,605 
Los Angeles ..* SRE, Gxnvie 2,402) 2,702 4 2: 500 sane 2.073 
(oromtG. ...- 307. °445  —A00..--377. 408 440-~ 425, 432 
Milwaukee . 392 482 690 763 842 g08 985 1,010 
Minneapolis 1,048 1,011 1,053 1,042 1,130 I,1I2 1,204 1,252 
Kansas..City. 772, .842 ..920 926 . 966 -1,061 1,063: 1,075 
Brattiega. <5 O47 500 O71. O88 686. 712 60s. (658% 
i lene pe ASS™ 9405. SAI 4406 307 375" 


® Data on which this paragraph is based are taken from bulletins of the 
Association of Community Chests and Councils, a report to the Chicago 
Council of Social Agencies published in 1924, and Norton, W. J., The Co- 
operative Movement in Social Work. ; 

*Data from bulletins of the Association of Community Chests and 
Councils. 

* Incomplete. 
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Even more striking is the increased number of contributors. 
In the last year before federation 37 cities had 117,000 givers; 
in the first year of the community chest these same cities had 
972,000 givers. Thirty-six cities, including some in the previ- 
ous group, had 749,000 contributors in 1920, 916,000 in 1921, 
and 1,040,000 in 1922. When more recent figures are available 
we will undoubtedly find a continued, though much smaller in- 
crease in the number of persons supporting community chests. 
Another criterion of success is the decrease in the cost of 
money raising. In 18 cities before federation the average cost 
of separate appeals was about 15 per cent of the amount raised. 
In these same cities after federation the campaign expenses 
ranged from 1.5 per cent to 8.7 per cent, and the total cost 
of the community chest machinery ranged from 4.2 per cent to 
12.8 per cent. However, as Edward T. Devine has pointed out, 
“The ultimate test of a welfare federation is not in the amount 
of money which it collects, nor in the number of its contribu- 
tors, nor in the degree of immunity which it may give from 
annoying drives; but in the number of well informed and well 
disposed citizens whom it discovers and associates for the pur- 
pose of doing what they can to secure a good life for them- 
selves and their neighbors.” *? 

Problems Raised by Joint Financing. In spite of its ap- 
parent success, the community chest movement has left a good 
many problems unsolved and has raised others whose solution 
is no less difficult. First among these is the question of what 
agencies should be included in a financial federation. What 
agencies will be more successful outside than in? What agen- 
cies can a chest not afford to accept? These questions pertain 
especially to such civic organizations as voters’ leagues, law en- 
forcement associations, and societies promoting economic re- 
form. In general, such groups are omitted from schemes of 
joint financing on the ground that the chest must limit itself 
to agencies acceptable to a majority of the population. This 
may be a sound criterion, but one is inclined to suspect that 
often it is a mere rationalization, and that the real reason is 
that those in control of the chest represent the conservative ele- 
ments and are unwilling to lend aid and comfort to “reform” or 


"Devine, Edward T., Welfare Federations, p. 53. 
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“radical’’ movements. On the other hand, it may be much bet- 
ter for propaganda organizations to have to make their own 
way independently, to win financial and moral support together, 
and to be free from obligations to the conservative majority. 
The question of admission or exclusion has been raised also 
with respect to sectarian, “character building,” and cultural 
agencies. In so far as a line can be draw between strictly re- 
ligious work and social work conducted by a church, it seems 
wise to exclude the first and include the second. But this is not 
an easy line to draw. Some contributors object to including 
the Y. M. C. A.,-Knights of Columbus, Y. M. H. A., Boy 
Scouts, Campfire Girls, and similar organizations, on the 
ground that they are not “charitable” but “character building” 
agencies. This distinction seems rather absurd. A sounder cri- 
terion would be one based on their sectarian affiliations and 
their capacity for self-support. Orchestras, art museums, and 
drama leagues are usually omitted, apparently on the ground 
that they are “luxuries.” Whether they would fare better in a 
financial federation than outside is hard to tell. 

Another unanswered question is this: will a community chest 
work in small cities? It is here that the annoyance of constant 
appeals for money is probably greatest. It is here that the num- 
ber of persons competent to manage a financial campaign is 
smallest. On the surface it would seem that here, if anywhere, 
joint financing is needed. But limited resources mean difficulty 
in securing a competent executive, and community chests do 
not run themselves, Data collected by the Association of Com- 
munity Chests and Councils indicate that small city chests fre- 
quently fail to reach their goals, and are often abandoned alto- 
gether. Out of 64 cities with less than 50,000 population, 37 
raised less for 1927 than they did in 1926, and incomplete fig- 
ures for 1928 seem to indicate the same tendency. 

Assuming the establishment of a financial federation, what 
shall be its attitude toward national agencies? Where local 
branches of national organizations belong to the federation, 
as is commonly true of the Red Cross, their quota for the na- 
tional office is usually included in the budget. Such agencies as 
the Near East Relief are sometimes given appropriations from 
a general fund, and sometimes admitted on the same terms as 
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local organizations. A good many national and state-wide agen- 
cies are simply ignored, whether for better or for worse is 
hard to say. 

Another problem confronts societies that depend on member- 
ships both for raising money and for developing popular un- 
derstanding and support. Sometimes the fiction is maintained 
that the “first dollar” of one’s contribution to the chest consti- 
tutes membership dues in a particular constituent agency. But 
this does not select those persons whose interest is genuine, 
and, as a matter of fact, the constituency of some agencies 
dwindles away after joint financing is adopted. Annual meet- 
ings become farcical and control falls into the hands of a small, 
self-perpetuating board of directors. 

Then there is the problem of how to provide capital funds 
for new buildings and equipment. Shall the chest include such 
items in its regular budget? Shall it arrange special campaigns ? 
Or shall it ignore the problem and leave each organization to 
go its own way? Apparently the last course’ is the one most 
frequently followed, although in many cities it is understood 
that any participating agency which contemplates a building or 
endowment campaign shall consult the federation before going 
ahead and shall abide by the federation’s decision. 

A problem more frequently faced is what to do when the 
regular campaign falls short of the goal. Sometimes the budgets 
of all participating agencies are cut proportionately. In 
some cases a deficit is carried by the chest. Sometimes the cur- 
tailment of expansions makes it possible to balance the books. 
In other instances the entire chest budget is revised with a 
view to eliminating or reducing the least important or least 
popular items. 

But perhaps the most important and difficult problem of all 
pertains to control. Before the days of joint financing, every 
agency was presumably the creature of its members, who elected 
their governing board and officers, adopted and raised their 
budget, hired and fired their staff. But when someone else 
holds the purse strings, this independence disappears, if indeed 
it really existed before. As a matter of fact, most of the con- 
tributors and members never took much interest in the actual 
conduct of “their” organizations. However, in the majority of 
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cases each agency had at least a small group of loyal support- 
ers, genuinely interested in the purposes of the organization, 
and more or less informed concerning its field of work. The 
directors and budget committee of a community chest may, 
on the one hand, acquaint themselves sympathetically with the 
agency viewpoint and add to it a wider outlook; or they may, 
and sometimes do, undertake to dominate and dictate. In the 
latter case the future of both the individual agency and of the 
federation is threatened. An extreme instance of such conflict 
occurred in 1925 at Columbus, Ohio, when the arbitrary meth- 
ods of the community chest wrecked the family welfare so- 
ciety.?* 

Superficially viewed, the chest with its many contributors 
and varied interests is more democratic than any other system 
of financing private agencies. But, as Joseph Lee has pointed 
out,?® these added numbers come largely from industrial em- 
ployees who give from fear of losing their jobs rather than 
because of interest in social work. The pressure on street-car 
conductors, department store clerks, school teachers and others 
of modest means increases the fund for social work, but it often 
brings a feeling of resentment, which, rather unfairly, is ex- 
pressed against social workers more than against financiers. 

But the real mockery of this alleged democracy is shown in 
the almost total absence of provision for participation by the 
clients of social agencies and the condescending or hostile atti- 
tudes of business men toward social workers. A leader in one 
community chest is quoted as having said, “Too many social 
workers are radical, and all social workers are queer.”” When- 
ever that spirit dominates the board of a financial federation, 
the results are pretty clearly forecast. But often the attitude of 
those on the boards of individual agencies is very similar. 
Whatever the form of financial organization, social work is 
largely dominated by persons with aggressive personalities and 
large bank accounts. 

Endowed Trusts and Foundations. The city of Cleve- 
land, which has contributed so much to the community chest 
movement, has also given the chief impetus to another form 


2 “What Happened in Columbus,” Survey, 56: 261-263. 
* Lee, Joseph, “The Chest and Social Work,” Survey, 59: 749. 
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of joint financing known as the community trust or founda- 
tion. This is essentially an arrangement by one or more trust 
companies to accept money or property in trust “for the wel- 
fare of the community.’ The intention is that gifts shall be 
undesignated in order that as social conditions change the in- 
come from the endowment may be put to new uses. However, 
designated funds are usually accepted along with those whose 
use is practically unrestricted. In their enthusiasm the early 
promoters of this idea hoped to create “the possibility of mak- 
ing a fool-proof bequest—one which will be as flexible as hu- 
man need, as safe as a trust company, as broad as the com- 
munity, as intelligent as the advancing public sentiment, 
reflected in a representative distributing agency.” ** However, 
it was perhaps inevitable that the trustees and distributing 
committees, being drawn from the most conservative elements 
in the population, should confine their activities largely to sub- 
sidizing established agencies and programs rather than launch- 
ing new and untried schemes. As a striking*exception to this 
general rule, the Cleveland Foundation has conducted a series 
of thorough-going surveys to discover outstanding needs, and 
has promoted several new ventures in the fields of recreation, 
health and education. 


Notwithstanding the high hopes entertained for the community 
trust idea, it has, during the thirteen years which have elapsed 
since it was launched in Cleveland, yielded only meagre results. 
A recent compilation shows that of fifty existing community 
trusts, thirty have received no gifts or legacies whatever. The com- 
bined endowment of the other twenty amounts to less than $10,- 
000,000, and the income expended during 1925 did not exceed 
$600,000. Much of this income, moreover, appears to have been 
specifically designated by the donors.*® 


In addition to these local community trusts there are a num- 
ber of endowed foundations whose interests and activities ex- 
tend in some cases throughout the world. Seven of these 
foundations have a combined endowment of $500,000,000 and 
an aggregate annual income of $28,000,000. They are the 

* Devine, Edward T., in Survey, 44: 6094, 1921. 


* Williams, Pierce, “Could Community Trusts Work?” Survey, 58: 223-4, 
1927. 
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Rockefeller Foundation, Laura Spelman Rockefeller Memorial, 
General Education Board, Carnegie Corporation, Milbank 
Memorial Fund, Commonwealth Fund, and Russell Sage 
Foundation.?® 

The Rockefeller Foundation has from the beginning con- 
centrated on public health. It has made grants to medical 
schools, nurses’ training schools, and academic departments of 
biology, psychology, chemistry and physics. It has offered fel- 
lowships to enable gifted students and scientists to pursue their 
studies and carry on research. It has conducted public health 
demonstrations in cooperation with county and state depart- 
ments. It has itself carried on extensive campaigns against yel- 
low fever, malaria, and hookworm. 

The Laura Spelman Rockefeller Memorial was at first chiefly 
interested in the so-called “character building” agencies. It 
also contributed toward emergency aid for Chinese famine and 
Japanese earthquake sufferers and for post-war relief in Eu- 
rope. But at present the trend is away from grants to miscel- 
laneous organizations for general operations and in the direc- 
tion of special support for research in the social sciences. 

The General Education Board and the Carnegie Corporation 
are not primarily concerned with social work. The Milbank 
Memorial Fund is supporting three public health demonstra- 
tions in cooperation with local health and social work organiza- 
tions. 

The Commonwealth Fund has made as its major objectives 
the promotion of child health and the prevention of juvenile 
delinquency. The child health program was at first confided to 
the American Child Health Association, but it has since been 
taken over directly by the foundation, under the direction of 
a staff specially employed for that purpose. The other program 
included psychiatric study of “difficult” children, promotion of 
the visiting teacher movement, training courses for psychiatric 
social workers, visiting teachers and probation officers, and edu- 
cational publicity. A Joint Committee on Methods of Prevent- 
ing Delinquency correlated the various activities carried on in 
cooperation with the New York School of Social Work, the 


** Assn. Com. Chests and Councils, Special Information Bulletin, Aug. 12, 
1927, 


552 Contemporary Social Work 


National Committee for Mental Hygiene, and the National 
Committee on Visiting Teachers. 

The Russell Sage Foundation differs from the others de- 
scribed in that most of its work is done through its own de- 
partments rather than through other agencies. “The staff of 
the Foundation study social conditions and methods of social 
work, interpret the findings, make the information available 
by publications, conferences and other means of public educa- 
tion.” Its departments are charity organization, recreation, de- 
linquency and penology, industrial studies, remedial loans, 
statistics, surveys and exhibits, and library. The Foundation 
has published over 100 books and 500 pamphlets presenting 
the results of its various studies. 

These large foundations are playing an important role in 
the development of social work through their research, demon- 
strations, and publications. Incidentally they render service to 
individuals in need, but this is not their primary function. 
They are experimenting and pioneering in the fields of public 
health, recreation, education, and social case work, but they 
are not devoting much attention to the economic basis of social 
maladjustment. 

Taxation for Social Work. Ever since the days of Queen 
Elizabeth an increasing amount of social work has been fin- 
anced through taxation; and ever since the enactment of the 
first Poor Law there have been discussions and debates as 
to the proper division of labor between public and private 
agencies. In Chapters XIII and XIV we saw how the matter 
stood in the United States at the end of the nineteenth century. 
One of the most recent statements of this issue has been made 
by Robert W. Kelso.17 He holds that the public agency should 
handle “those problems fully demonstrated as equitable, prac- 
ticable and appropriate for the whole people to deal with,” with 
special responsibility for cases requiring long continued help, 
problems involving custody or control of the person, and other 
cases involving court action. He would leave to private agencies 
experimental undertakings and demonstrations, responsibilities 
with which public departments are charged but which they fail 
to meet, and “research efforts not connected with the actual re- 
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lief of individuals.” As Kelso himself says, “Obviously the 
field of operations is not divisible.’ There is nothing to do 
but to proceed opportunistically. Moreover, with the develop- 
ment of community chests the flexibility of private agencies 
may be quite as limited as that of public departments. Domina- 
tion from chambers of commerce may be no more helpful to 
social work than domination from ward politicians. While taxa- 
tion seems to be the “logical” thing, he would be bold indeed 
who would undertake to forecast the future of the financing of 
social work, 


CHAPTER XXXIII 
SOCIAL WORK AS A PROFESSION 


In the first chapter it was stated that social work had become 
a profession during the past third of a century. Now that its 
development has been studied in some detail, it should be of 
interest to review the evidence bearing on the status of social 
work among the various occupations and to ask again certain 
questions. First of all, is social work one or many? Is it a 
single vocation, or is it a collection of fairly distinct though 
related fields of work? Second, is it, or are they, on a basis that 
may legitimately be called professional? Third, what is in- 
volved in the actual or potential professionalizing of social 
work? 

What Is Social Work? The many varieties of social serv- 
ice discussed in previous chapters may be classified into four 
main groups: case work, institutional work, group work, or- 
ganization and administration. Each of these in turn includes 
a number of sub-varieties indicated in the following outline. 


TYPES OF SOGIAL WORK, 


Family welfare work. 
Children’s aid and protection. 
Visiting teaching. 
Case work Hospital social service. 
Psychiatric social work. 
Probation and parole. 
Vocational guidance and personnel work. 
For children. 

Institutional work | Fo the aged. 

For delinquents. 
Direction of leisure time. 
Club work with small groups. 
Neighborhood work. 

Community organization, 
Administration of social agencies. 
Publicity. 

| in and supervision. 
Financing. 

Promotion of new social programs. 
554 


Group work 


Organization and 
administration 
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What elements are common to the types of social service in 
each of these groups? What elements are common to all four 
groups? We have found fairly general agreement that the 
various forms of social case work are closely related and con- 
stitute a single vocational type. All have to do with persons 
out of adjustment with their social environment; all make use 
of personal influence and modifications of environment to 
effect readjustments ; in all of them success depends largely 
on skill in interviewing. Institutional work, on the other hand, 
takes persons Swen away from their customary surround- 
ings and places them into controlled situations where most of 
them are supposed to be prepared gradually for return to life in 
families and communities. In a sense the institutional worker 
is also a group worker, but the latter term is more commonly 
applied to one who deals with people in their ordinary associa- 
tions, stimulates new affiliations, and promotes joint activities 
on the part of club, neighborhood, community, and other 
groups. Organizers and executives establish and maintain so- 
cial machinery through which other types of social workers 
accomplish their purposes. Preceding discussion would appear 
to justify the proposition that each of these four main types 
involves a rather well defined field of human endeavor. How 
much do they have in common? 

Again and again case workers have found that they cannot 
effect satisfactory adjustments for individual persons because 
of conditions obtaining in the community. In the development 
of their clients’ personalities they frequently have recourse to 
organized groups and sometimes to institutions. While concen- 
trating their attention on persons and on families, they cannot 
help dealing with the religious, economic, local, and other 
groups to which these persons and families belong. Group 
workers, in turn, have discovered that they cannot deal exclu- 
sively with clubs, neighborhoods, and communities as such, but 
must pay attention to the persons of whom these groups are 
composed. They have to single out individuals for special 
consideration. Institutional workers are no longer concerned 
merely with providing food, shelter, and other physical needs of 
their wards; they find it necessary to combine these functions 
with the practise of both case work and group work. More and 
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more they are studying each separate personality, and develop- 
ing programs which unite individualization with socialization. 
The executives, organizers, promoters, and publicity agents also 
share many functions with other kinds of social workers. Even 
case work, as we have seen, involves “executive” tasks; cer- 
tainly this is true of group and institutional work. Every social 
worker, no matter what his main duty, is likely to have a part 
in policy making, internal administration, money raising, and 
interpreting his work to the public. Differences, therefore, seem 
to be largely matters of emphasis, of major responsibility, and 
of auspices under which one works. This does not mean that 
the various types of social workers may be interchanged with- 
out difficulty, but it does mean that they all have much in com- 
mon. It is probably safe to say that practitioners in the fields 
of case work, group work, institutional work, and social service 
administration share as much of philosophy, information, and 
technique as do specialists in surgery, pediatrics, internal medi- 
cine, and eye-ear-nose-and-throat. Indeed the analogy seems 
quite appropriate. 

How then may we define social work as a whole? Miss Chey- 
ney makes it include “all voluntary attempts to extend bene- 
fits which are made in response to a need, are concerned with 
social relationships, and avail themselves of scientific knowledge 
and methods.” ! One of the training schools announces that 
“social work is immediately concerned (1) with the develop- 
ment or rehabilitation of those individuals, families, and insti- 
tutions which for whatever reason are not adjusted to the 
communities of which they are a part, and (2) with the devel- 
opment or reorganization of communities as a whole. It seeks to 
increase personal, institutional, and communal efficiency wher- 
ever it finds the opportunity.” 2 In the opening chapter we of- 
fered as a tentative definition, “the adjusting of personal rela- 
tionships and the reorganization of social groups.” Perhaps 
the three might be combined into some such definition as this: 
The development of personality and of group life through ad- 
justments systematically effected between persons or groups 
and their social environment. 


* Cheyney, Alice S., The Nature and Scope of Social Work, p. 24. 
? University of Southern California, Bulletin, October, 1928, p. II. 
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Is Social Work a Profession? Nothing is more obvious 
than that many personal and group conflicts are “ironed out” 
without the intervention of anyone who would be recognized 
as a social worker. Parents and children straighten out their 
own difficulties, employers and employees settle disputes, native 
and foreign born learn to live peacefully together, sometimes 
without any orderly planning, and usually by dint of their own 
efforts. These obvious facts raise certain questions. Is there, 
after all, a real difference between the social adjustments of 
the “professional” and of the “amateur’’? Is there any need of 
professional social workers? Can their vocation be put on a 
professional level anyway? Before answering these questions 
we must agree on what we mean by the term profession. 

At the 1915 meeting of the National Conference of Charities 
and Correction Abraham Flexner presented seven criteria by 
which a profession may be distinguished from amateur activi- 
ties on the one hand and from business and trades on the 
other.? The first mark of a profession is that the activities 
involved are essentially intellectual in character. This implies 
individual responsibility for making important decisions rather 
than the routine application of thought-out techniques. Second, 
the raw materials of a profession are drawn from science 
and learning. This distinguishes it from a trade, which may 
be developed by trial and error and passed on by apprenticeship. 
Third, however much the various professions may overlap, 
each has a well defined nucleus of functions for which it is 
clearly responsible. These functions, moreover, involve the 
achievement of certain concrete, practical results, which differ- 
entiate a profession from a science or a philosophy. The fourth 
criterion is possession of an “educationally communicable tech- 
nique.” That is, the methods used by members of each pro- 
fession have been analyzed and formulated, so they can be 
passed on systematically to competent persons desirous of 
entering the field. Fifth, a profession tends toward self-or- 
ganization. Flexner spoke of it as a brotherhood, whose mem- 
bers are watchful of ethical standards, critical of methods, and 
devoted to the advancement of professional interests. Sixth, 


? Flexner, Abraham, “Is Social Work a Profession?” Nat. Conf. Char. & 
Corr., 1915: 576-590. 
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the interests of the public take precedence over those of the 
vocational group and of the individual practitioner. By implica- 
tion Flexner added a seventh criterion, that of having a litera- 
ture recording the development, achievements, methods and un- 
derlying philosophy of the vocation. 

Viewing social work of 1915 in the light of these criteria, 
Flexner found it wanting in at least three important points. 
He felt that the social worker did not bear the sole, or the 
major, responsibility for making needed adjustments. “The 
very variety of the situations he encounters compels him to be 
not a professional agent so much as the mediator invoking this 
or that professional agency.’ Furthermore, he found social 
work lacking a definite and concrete aim. “It appears not so 
much a definite field as an aspect of work in many fields.” 
Also “the occupations of social workers are so numerous and 
diverse that no compact, purposefully organized educational 
discipline is feasible.” Finally, social work in 1915 possessed 
almost no professional literature. 

Reviewing the whole field in 1925, William Hodson found 
evidence that social work had traveled far toward the achieve- 
ment of professional status. He saw many social workers still 
serving as helpers to physicians, teachers, ministers, and mem- 
bers of other professions, but he found an increasing number 
assuming the major responsibility for solving their clients’ 
problems. Still more noticeable was the increasing clearness 
with which the central tasks of social workers were being de- 
fined. Instead of charitable odd jobs and the steering of people 
to appropriate agencies, emphasis was being laid on the adjust- 
ment of personal relations and the organization of social 
groups. The intervening decade has also seen the rise of several 
professional schools and the beginning of a professional litera- 
ture. But probably the most important development of all was 
the founding of a professional organization, the American As- 
sociation of Social Workers. Nevertheless, Hodson found this 
new vocation failing to meet one essential test. “A profession 
is only in actual existence when it is accepted as such by people 
generally.” “The public thinks of the social worker’s client as 


“Hodson, William, “Is Social Work Professional?” Nat. Conf. Soc. 
Work, 1925: 629-636. 
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a mendicant seeking alms, forced to do as he is told, unable to 
express intelligent criticism, and without influence if he could 
do so.” Many people still regard social workers as kind-hearted, 
but rather inferior persons, who are doing a “noble work,” but 
one which is not very important. “‘Real folks” are out making 
money, getting elected to office, and displaying themselves in 
“Society.” 

These popular attitudes are in part heritages from the past, 
when almsgiving was a passport to heaven and conspicuous 
charities yielded entrée to the “four hundred.” In those days 
the actual giving of relief was often left to servants, and the 
administration of philanthropic institutions to persons them- 
selves in need of assistance. Even yet the majority of those who 
hold social work positions are mere time-servers, “lame-duck”’ 
politicians, broken-down clergymen, and misfits from various 
other vocations. The 20,000 incompetents almost obscure the 
5,000 trained and experienced social workers.® The situation 
is further complicated by the activities of many thousands of 
“volunteers.” Some of these unpaid and usually part-time folk 
are well equipped for the duties they assume, but the majority 
are without training or experience. Unquestionably there are 
and will continue to be many tasks which they can perform in 
conjunction with and under the direction of professional work- 
ers. Moreover, they can help to interpret social work to their 
friends and associates. Still there is serious ground for won- 
dering whether they do not hamper the development of social 
work as a profession. But ‘while the real services of social 
work are gradually becoming more widely understood, so that 
professional recognition may ultimately be accorded, there is 
nothing to prevent social workers from setting up for them- 
selves the rigorous standards, the exacting discipline, the faith 
in their tasks, and the humility in the performance of them 
which characterize a true profession.” ° 

Professional Spirit in Social Work. In other words, the 
making of a profession depends not merely on technical 
achievements, but on the spirit or attitudes of the practitioners 


5’ These figures are based on estimates presented by Ralph Hurlin at the 
1926 meeting of the National Conference of Social Work (See Proceedings 
p. 589) and on membership of the American Association of Social Workers. 

* Hodson, loc. cit., p. 635. 
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as well. What then is a professional spirit? Perhaps we can 
define it best by means of contrast. The helpful relationships 
between people can be reduced to four types—friendly, benevo- 
lent, commercial and professional. Friendliness is, of course, 
intimate and mutual. When we help a member of our own 
primary group we act spontaneously and generously. When we 
accept aid from our friends we do it without humiliation. It 
is all a matter of “natural” give-and-take. Benevolence, how- 
ever, implies social distance. Our charities are for people out- 
side our primary groups, for whom we feel sorry. We get per- 
sonal satisfaction out of giving them a “lift,” and the only 
compensation we expect is some expression of gratitude. With 
our real friends we visit back and forth quite freely, but if 
one on whom we call as a “friendly visitor’? should come to 
our house we would be quite dumbfounded. Commercial rela- 
tionships differ very sharply from both friendliness and benevo- 
lence. In business we bargain for the exchange of goods and 
services, seeking a maximum return for a minimum outlay, 
but assuming that “the other fellow” is doing the same thing. 
Hence the world of commerce and industry is frequently de- 
scribed as hard, cold, and impersonal. Professional relationships 
are still different. The lawyer, physician, or other professional 
man whom we consult is usually not a personal friend at all; 
indeed, he may be a total stranger. But neither is he a philan- 
thropist of whom we ask some boon, or whose charity we 
shamefacedly accept. We go to him because he possesses some 
knowledge and skill of which we desire to take advantage and 
for which we usually pay. Yet this is not like a commercial 
transaction. We do not offer to buy so many dollars worth of 
medical diagnosis or of legal advise. We place ourselves in the 
hands of the lawyer or doctor and ask him what we need. He 
in turn is under some obligation to serve us, to tell us the truth, 
even though it be unpleasant to hear, and to advise programs 
of action which may be very hard to carry out. 

In which of these categories does social work belong? In: 
the past it has been predominantly a matter of benevolence. To- 
day it is increasingly a matter of professional service. This 
means a number of important changes in viewpoint. Social 
work interprets human trouble in terms of natural processes, 
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that is, “laws” of cause and effect. It rests on relative rather 
than absolute standards of conduct. As means of control it 
looks to “insight” and manipulation of natural processes, 
rather than “ordering and forbidding” and exhortation. Its 
motives for service are neither the “religious merit of almsgiv- 
ing” nor “love of mankind,” but rather a “sporting interest” in 
a thrilling and important “game.” 


It is believed that by displacing theological concepts with scienti- 
fic, z.e., “supernatural” with “natural,” the prospects of under- 
standing, prediction and control are considerably enhanced. Instead 
of praying for rain, we study the weather map, investigate pos- 
sibilities of irrigation, dry farming, or substitution of other crops 
for wheat. Instead of praying for jobs and prosperity, we go in 
for business forecasting, consider ten-year programs of public 
works, solicit non-seasonal orders with long delivery time, and ex- 
periment with unemployment insurance. Instead of attributing 
the poverty of hookworm sufferers to laziness and shiftlessness, 
we verify the presence of the parasite, employ medication for its 
removal, and outline a program of sanitation which will prevent 
its reappearance. Instead of laying the erratic and annoying be- 
havior of some person to a wicked heart and urging him to repent, 
we make a careful study of his personal history and present condi- 
tions to see when and how the trouble started, and by what medical, 
surgical, hygienic, domestic, or other means it may be controlled. 

In other words, we are not looking for mysterious origins of 
human ills to be corrected by magical devices. Neither are we con- 
cerned with finding fault or assessing blame. In a certain sense, 
our approach is no more moral than it is theological. We do not 
set out with a set of norms or ideals to which we hope to make 
individuals or groups conform. We do not often use the words 
“should,” “ought,” “right,” “just,” “betterment,” “progress.” In- 
stead, we seek first to discover what the facts are, then “how they 
got that way,” and third “what of it.” That is, when an individual 
or group comes to us asking for help in straightening out a situa- 
tion that is unsatisfactory to the person or group in question, we 
try to see and aid them to see just what the situation really is. To- 
gether with them we try to find how the trouble came about. Then 
we consider with them various ways out of the tangle, trying to 
forecast what are likely to be the further consequences of each 
available line of conduct, and ask them to make their own choice. 
Thus we do not say, “You ought to do so and so.” We say, “If 
you want to achieve such and such a result, this is what you will 
probably have to do in order to get it. If you insist on having or 
doing this or that, you will also have to put up with so and so. 
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What do you really want to have or do? Are you willing to pay 
the price?” 

Someone has called attention to the fact that this represents an 
apparent return to the “free-will” position. Certainly it is not in 
accord with the crude statements of determinism. It differs from 
the latter in stressing the action of the client as well as the in- 
fluences brought to bear upon him. It differs from the former in 
calling attention to the fact that this action occurs in a social set- 
ting and as one ofa series of connected events. All this means that 
we identify conduct as “belonging” to some person or group, but 
inextricably bound up with antecedents and consequences. As a 
result we hold the person or group “responsible” for what he does, 
but do not sit in judgment, saying “this is good,” and “that is bad.” 

All this means that we come to the problems of persons out of 
adjustment with their social environment in much the same spirit 
that a physician approaches his patient or a lawyer his client. The 
professional man usually does not love the persons he serves. 
Neither is he hunting for people whom he may uplift. He simply 
puts his specialized knowledge and skill at the disposal of persons 
who want to take advantage of them in overcoming difficulties 
which they cannot handle themselves. Not only does the profes- 
sional person usually not love his individual patients or clients ; 
neither is he conscious of any particular love for mankind in gen- 
eral, or even for all sick people, all criminals, all unemployed, 
etc. He has chosen his calling because it appeals to him as a sport- 
ing proposition. It is an interesting game; one that he believes to 
be “worth while”; one through which he can win recognition and 
earn a living, and have a good time doing it. Of course he is con- 
cerned about those whom he serves, but he doesn’t need to love 
them. In fact, he finds it advantageous to maintain a certain re- 
serve, and to deal with his clients on the basis of secondary rather 
than of primary relationships. He needs to keep a certain distance 
in order to have perspective for viewing his clients’ problems. He 
tries not only to see things from the clients’ viewpoint, but also 
from many other viewpoints, and this can be done only if he 
refrains from identifying himself too closely with the persons to 
be served. 

There is, of course, one set of circumstances under which the 
professional person approaches his client or patient, not at the lat- 
ter’s request, but in the name of the community or the state. Thus, 
if the patient has smallpox but does not wish to see a physician, 
he is likely to receive some medical attention whether he wants it 
or not. The larger group has discovered that smallpox involves 
certain consequences, and it has decided not to stand for these if 
they can be avoided. Hence use is made of the police power to 
enforce quarantine at least. The same principle applies to certain 
kinds of conduct such as family desertion, stealing, prostitution, 
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etc. None of these cases is in conflict with the principle formulated 
before. Only now the client is the group rather than the individual. 
The professional person is responding to the appeal of the group to 
help solve some problem which can not be successfully dealt with 
by informal methods of social control.’ 


Schools of Social Work. As in the case of every other 
vocation, social work was carried on for many years before 
there was any semblance of formal training. Each newcomer 
in the field struck out for himself, picking up a few “tricks of 
the trade’ from his predecessors and associates. It was all 
largely a matter of good intentions plus trial and error. There 
was little indeed for one generation of workers to pass on to 
the next. But gradually there grew up a body of knowledge and 
of crudely tested methods which the beginner could hardly 
acquire except from experienced social workers. There was no 
systematic instruction, but by watching older visitors, by talk- 
ing to executives, and by attending conferences the neophyte 
learned something of “the art of helping people out of trouble.” 

In 1898 the New York Charity Organization Society held a 
summer institute which was probably the first attempt at organ- 
ized training. Various societies began to arrange lectures and 
plan reading for their new workers. In time these schemes 
developed into apprenticeships whereby beginners were initiated 
gradually and systematically into the practise of social work. 
At the present time a limited number of agencies maintain such 
training programs. They select candidates carefully on the 
basis of alertness, tact, poise, health, and education. They plan 
a course of study, which may include extension classes con- 
ducted by some professional school or university. The workers- 
in-training do assigned reading, have regular conferences with 
supervisors, receive systematic instruction in the function, or- 
ganization, and administration of the agency, visit other 
societies and institutions, and through practise gradually 
acquire the skills deemed most necessary. The period of ap- 
prenticeship varies from one to two years, during which time 
the trainees receive a salary ranging from $50 to $100 per 


* Queen, Stuart A., Contrasted Approaches to Social Problems, Proceed- 
ings, Seventh National Conference on Social Service of the Protestant 


Episcopal Church, 1927. 
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month. A very large number of agencies take on new workers 
who must learn “on the job,” but very few have well planned 
training programs. A genuine apprenticeship built on a good 
foundation with social science as its cornerstone may produce 
an excellent social worker. But the more common procedure, 
in which the beginner is chosen by “guess” or by “pull,” and 
in which he must shift pretty much for himself, learning by 
trial and error—this is full of hazards. It continues because 
board members are unconvinced as to the value of formal 
preparation for social work, and executives are satisfied with 
their ability to give whatever training may be needed. 

In 1904 the New York institute developed into a nine months’ 
course and the New York School of Philanthropy was launched. 
Gradually the scope of work was enlarged, the program was 
extended to cover two years, and the name was changed to 
School of Social Work. Since 1904 thirty-five such training 
schools have been established, of which all but five are integral 
parts of some college or university. The New York school, 
which is one of the five “independents,” continues, however, 
to be the largest and probably the best equipped of these insti- 
tutions. It is still “conducted by the Charity Organization So- 
ciety of the City of New York,” although it has a separate 
board of trustees and a separate endowment. Its bulletin of 
April, 1928, announces a faculty of twenty-three, most of 
whom give full time to the school. The admission requirement 
is “(1) an undergraduate degree from a college of recognized 
standard, or (2) a minimum of two full years of college work 
plus one of the following: (a) four years of social work of 
substantial character, (b) the completion of a nurses’ training 
course, (c) other experiences or types of training to be deter- 
mined in individual cases.’’ Candidates for admission are passed 
on by a committee which considers not only their academic and 
vocational history, including training in social science, but also 
their physical and mental health, interest in equipping them- 
selves for professional service; and asks whether each one has 
“a personality adapted to the interrelationships that social work 
must undertake.” The curriculum of this school is best de- 
scribed in the annual report of the director.® 


* Bulletin of the New York School of Social Work, Oct., 1928. 
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_ For the past two years the Faculty of the School .. . has 
undertaken, through its Committee on Instruction, a protracted 
study of changes in social work and our own experience in the 
training of social workers as a basis for further curriculum devel- 
opment. The result of this study thus far has been the acceptance 
of the unity of social work rather than its specialized aspect as the 
focal point of instruction. We have, therefore, begun the reorgan- 
ization of the curriculum for the purpose of providing students 
with professional education which will be as nearly adequate as 
possible for the practise of social work within a specialized field 
‘on a substantial foundation of education and training in the things 
that are essential to every form of social work. 

We have divided the subject matter of social work as it appears 
in the curriculum of the professional school under four headings : 
(1) The Fundamental Techniques of Social Work; (2) Scientific 
Material and Formulations of Human Experience Adapted to the 
Requirements of Social Work; (3) the Practise of Social Work ; 
(4) the Orientation of the Social Worker. .. . 

The courses in the School curriculum as given or planned 
would be classified under these four headings as follows: 

1. The Fundamental Techniques of Social Work: Social Case 
Work; Recording; Methods of Community Organization; Meth- 
ods of Administration; Social Surveys and Community Studies ; 
Social Investigation; Interviewing; Institutional Management ; 
Technique of Group. Work. 

2. Scientific Material and Formulations of Human Experience 
Adapted to the Requirements of Social Work: Health and Nutri- 
tion; Problems of Disease; Labor Problems; Problems of In- 
dustry; Labor Legislation; The Nature and Varieties of Human 
Behavior; Psychopathology; Statistics; Crime and Punishment ; 
Criminal Justice ; The Social Worker and the Law; Social Educa- 
tion; Leisure Time Problems; The Immigrant; Clinical Psychi- 
atry: Social Implications of Mental Testing. 

3. Practise of Social Work: Social Work with Families ; Delin- 
quent and Neglected Children; The Social Worker and the Handi- 
capped Child ; Visiting Teaching ; Community Organization ; Rural 
Social Work; State Wide Views of Child Welfare; Medical Social 
Work; Psychiatric Social Work; The Administration of Public 
Welfare; The Work of Chests and Councils; Settlement and 
Neighborhood Work. 

4. Orientation of the Social Worker: Social Work and Social 
Philosophy ; Orientation of the Social Sciences and Social Work ; 
The Philosophy of Community ; The Family ; Professional Ethics ; 
The History of Social Work ; Seminar in Social Work. 


We have given special attention to the New York School 
of Social Work, not only because it was the first one estab- 
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lished, but because it continues to lead the field in many ways. 
However, there are some significant developments in other pro- 
fessional schools which should not be overlooked. The Univer- 
sity of Chicago maintains a Graduate School of Social Service 
Administration in which more emphasis is laid on research and 
less on the other techniques. The general point of view is legal 
and economic rather than psychiatric and sociological. Students 
spend less time in the field and more in the class room than in 
some of the other schools. There is no specified period of train- 
ing, but many students complete the requirements for a master’s 
degree, and a few receive the doctorate of philosophy. This 
school has made an especially important contribution of teach- 
ing materials, having published several books and established a 
quarterly magazine, The Social Service Review. 

Western Reserve University has a still different type of 
graduate professional training for social work. Its School of 
Applied Social Sciences has working agreements with several 
Cleveland agencies whereby students are put.on the payroll 
while they combine actual practice with academic work. Here- 
tofore students have had only five hours a week of class work, 
but in the future beginners are to divide their time more nearly 
equally between the agency and the university. Certain persons 
are on the staff of a social agency and of the professional school 
at the same time. This provides a close “tie up,” but can hardly 
obviate difficulties due to the winter rush and other “emergen- 
cies” of the cooperative agencies. Unquestionably students get 
a more adequate notion of the day-by-day work, but it hardly 
seems possible for them to become as well grounded in “fun- 
damentals” as at the New York and Chicago schools. The 
Cleveland program extends through twenty-one months, or two 
academic years and the intervening summer, during which time 
the student’s stipend increases from $75 a month to $105. 
Those who complete all the requirements receive the degree of 
Master of Science in Social Administration. 

Yet another plan is presented by Smith College. The course 
covers a period of fourteen months divided into three sessions. 
The first and third are held in successive summers on the col- 
lege campus. The second is spent with cooperating social agen- 
cies in various cities. Those who complete the program receive 
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the degree of Master of Social Science. In the Smith school 
special emphasis is laid upon the psychiatric approach to social 
problems. Seven other schools offer professional training on a 
graduate basis, but the four we have described display the 
principal variations. 

Ten schools of social work are distinctly undergraduate in 
character while fourteen more are predominantly so. At Ohio 
State University, the University of Minnesota, Washington 

_University, Carnegie Institute of Technology, and several other 
institutions, students may in their sophomore or junior year 
elect the social work curriculum. As they advance the courses 
become increasingly professional in character and more time 
is spent in the field. At the University of Oregon and at Sim- 
mons College undergraduate students spend three years on the 
campus and a fourth year at a down-town professional school. 
There is much debate as to the relative merit of graduate and 
undergraduate schools without much prospect of a decision. 
Those who finish an undergraduate curriculum with a “major” 
in social science and then go on to a graduate professional 
school are undoubtedly better equipped for social work than 
those who combine their liberal arts and vocational courses. 
But the expense of an additional year and the meager salaries 
paid to beginners will for some time to come limit the number 
of those who are trained in a graduate school. 

In addition to the general schools of social work are several 
that cater to special groups, religious, racial, or vocational. The 
most important of these is probably the Training School for 
Jewish Social Work. Its founders had in mind five principles: 
first, that successful work with Jewish people requires an inti- 
mate knowledge and sympathetic appreciation of their back- 
ground; second, that the Jewish community is but part of the 
general community; third, that there are distinctively Jewish 
problems which require either special methods or modifications 
of general methods; fourth, that Jewish life in America and 
elsewhere is undergoing important changes; and fifth, that the 
large turnover of Jewish social workers presents serious dan- 
gers. The program involves close cooperation between this 
school and the New York School of Social Work. Students 
attend a summer session at the Jewish Training School, spend 
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nine months at the New York school, and return to the Jewish 
school for a second summer. In this way they are specially 
equipped to deal with a particular ethnic group, but do not 
lose their contact with the profession as a whole.® 

In contrast to the Jewish school is the National Catholic 
School of Social Service. This was founded as a counterpoise 
to schools that are secularist in tendency by stressing not only 
the religious aspect of social work, but in particular the Cath- 
olic point of view. While some of the field work is done in 
non-sectarian agencies, students do not have the range of con- 
tacts made possible by the Jewish plan. On the other hand, 
their living together, and their daily religious services, must 
contribute much to the esprit de corps and morale of the group. 

There are other special training schemes, such as the National 
Recreation School, summer courses for community chest execu- 
tives, and institutes for workers in various fields. Each of them 
has some merit and meets a genuine need, but nothing seems 
to be an adequate substitute for a well-rounded course in an 
established professional school. 

Professional Organization and Recognition. The older 
professions, such as of law, medicine, and engineering, have 
their organizations to promote various group interests. But 
until quite recently there was nothing of this sort in the field 
of social work. But in 1921 the American Association of Social 
Workers was launched with the hope of doing for this new pro- 
fession what the American Bar Association and the American 
Medical Association have done for their respective vocations. 
So far the Association. of Social Workers has been occupied 
with the formulation of professional ethical standards and 
membership requirements, job analysis, study of personnel 
practises, interpretation of social work to the public, recruiting, 
and promotion of professional training. The Association has 
forty local chapters in which face-to-face discussion supple- 
ments the information and inspiration derived from bulletins, 
The Compass (a monthly “house organ’), and an annual meet- 
ing. General policies are worked out by the National Council 
in which each chapter has one or more representatives; the 


* Beginning with the fall of 1929 this program is being extended to cover 
two academic years. 
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actual business of the Association is conducted mainly by the 
Executive Committee which is elected at the annual meeting. 
A national office is maintained with a paid staff, which together 
with all other regular expenses is supported by membership 
dues. Grants have been received from large foundations for 
special studies. The membership requirements as revised in 
1929 areas follows: *° 


Applicants for Junior Membership shall after January Ist, 1930, 
have the following qualifications for Junior Membership in the 
Association : 

(1) Minimum age of 21 years. 

(2) Completion of at least two years’ work in an approved 
college. 

(3) Three additional years of general education, technical train- 
ing, or employment in an approved agency. This require- 
ment may be satisfied in either one of the two following 
ways: 

(a) Completion of two additional years’ work in an ap- 
proved college plus one year’s work in an approved 
school of social work. 

(b) Three years spent in some combination of: attend- 
ance at an approved college, attendance at an ap- 
proved school of social work, or employment in an 
approved agency, provided however that the appli- 
cant has satisfactorily completed: 

Fifteen semester hours of social or biological 
science in an approved college or school of social 
work. 

Ten semester hours of approved technical social 
work courses. 

Three hundred hours of supervised field work in 
connection with technical social work courses. 

(4) Employment at the time of application in an approved 
agency. 


Applicants for Membership shall, after July Ist, 1933, have the 
following qualifications for admission to Membership in the 
Association : 

(1) Completion of at least two years’ work in an approved 
college. 

(2) Five additional years of general education, technical train- 
ing, or employment in an approved agency. This require- 
ment may be satisfied in either one of the two following 
ways: 

” Compass, August, 1920. 
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(a) Graduation from an approved college, plus one year 
in an approved school of social work, plus two years 
of employment in an approved agency. 

(b) Five years spent in some combination of: attend- 
ance at an approved college, attendance at an ap- 
proved school of social work, or employment in an 
approved agency, provided however that the appli- 
cant has satisfactorily completed: 

Twenty semester hours of social and biological 

science in an approved college or school of social 

work. 

Twenty-four semester hours of approved tech- 

nical social work courses. 

Three hundred hours of supervised field work in 

connection with the technical social work courses. 

Two years of employment in an approved agency, 

(3) (Substitute for requirements 1 and 2.) Graduation from a 

four year college plus completion of a two year graduate 
course in an approved school of social work shall be re- 
garded as fulfilling requirements 1 and 2. 


In other fields there is not only professional organization, but 
also some form of recognition and control by the state. So far 
nothing of this sort has appeared in social work, but a bill now 
pending before the California legislature (Spring, 1929) pro- 
vides for the registration of social case workers. Group 
workers, institutional employees and executives were deliber- 
ately omitted in order that the test might be made first with a 
fairly homogeneous and well-defined group. The provisions of 
this bill are very similar to those which involve registration of 
nurses.?1 

All in all, it seems fair to say that social work is going 
through stages of development very much like those already 
transversed by other professions. Even now it is probably no 
exaggeration to say that the ethical and technical standards of 
those who belong to the American Association of Social 
Workers are as high as the standards of those who belong to 
the American Bar Association, the National Organization for 
Public Health Nursing, or the National Education Association. 

The central field of social work has been pretty well defined, 
and its immediate future seems clear; but what will happen in 


"This bill failed to become a law. 
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the borderlands where social work touches education, law, med- 
icine, psychiatry, and religion no one may yet predict. The 
relation of social work to government seems unlikely to under- 
go any sudden or radical change; perhaps a growing volume 
and portion of social work will gradually be taken over by 
public departments. Social work and the labor movement have 
never been very close to each other. The supporters of social 
work have in general been hostile to organized labor and to left- 
wing political parties, and the wage-earning group has conse- 
quently been very suspicious of social work. Perhaps as social 
work lives down its reputation of being the alms of the rich 
and wins recognition as a special type of skilled service, there 
may be a drawing together. But in the main this profession 
and its relationships with other fields of human endeavor are 
still in the making.*? 


* An excellent discussion of the political significance of social work is 
to be found in Chap. VI of The New Citizenship by Seba Eldridge. 
Whereas other writers have regarded social work as an important means 
of training citizens and enabling them to participate in public affairs, 
Eldridge points out certain very serious limitations. The educational phases 
of social work “do not affect, except indirectly and remotely, the great 
mass of citizens... .” “This is partly because their prime interest in their 
supporters concerns their financial cooperation, not their civic develop- 
ment... .” “Partly because of these deficiencies in educational procedures, 
and partly because the social worker is so dependent on well-to-do persons 
for financial support, agencies attempting to deal with the underlying factors 
in unsatisfactory social conditions are generally unable to secure adequate 
funds for their work, while agencies whose work carries a simple, senti- 
mental appeal are apt to be generously supported.” 


APPENDIX A 
SUGGESTED OBSERVATION TRIPS AND FIELD WORK 


As stated in the Preface, the purpose of this book is to introduce 
students and others to social work. For the most fruitful study of 
this new profession concrete material is quite essential. Most of 
the chapters in Part III are introduced by case studies or equiva- 
lent material: additional original data should be collected by the 
student in observation trips, interviews, and field work. The text 
itself is intended primarily to orient the student and aid him in 
interpreting concrete data, and arriving at generalizations which 
should be tested out on local situations. 

Suggestions for field studies here presented will be classified 
according to the major types of social work distinguished in the 
text—case work, institution work, group work, and administration. 

Case Work Agencies. Very often teachers, community chest 
executives and others initiate field study by trips to institutions 
But this seems inadvisable for several reasons. In the first place 
the visitors are likely to give most of their attention to physical 
equipment. This is so easy to display that guides and staff alike 
often fail to discuss the social work processes involved. In the sec- 
ond place, there are fewer trained social workers connected with 
institutions than with case work agencies. Hence there is less real 
social work to describe as well as a lack of ability to interpret. 

Other things being equal, the first visit should preferably be to 
a family welfare society or one doing undifferentiated case work. 
However, the ablest interpreters of social case work are sometimes 
found in a children’s agency, a travelers’ aid society, a medical 
social department, or a Red Cross chapter. If the American Asso- 
ciation of Social Workers has a chapter in the vicinity, it will 
probably have a Vocational Committee through which observation 
trips and other contacts can be planned to the best advantage. If 
there is a council of social agencies or a community chest, helpful 
advice is usually available there. In any case, the choice of agencies 
to visit should be made on the basis of the scope and quality of 
work and the interpretative skill of the staff. Also, students should 
visit at least two or three different types of case work agencies in 
order to appreciate both their differences and their similarities. 
Before the trip students should be prepared through reading and 
discussion to listen intelligently and to ask discriminating ques- 
tions. The chapters in the text indicate the general ground to be 
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covered. Wherever possible, an organization chart and routing 
chart should be shown.,The staff members should make clear the 
principal functions of the agency, i.e., the types of clients, the 
occasions of their coming to the agency, and the services rendered. 
They should also explain the nature of the organization, auspices 
under which maintained, sources of support, distribution of res- 
ponsibility and division of labor. It is usually unwise to allow 
students to read records, but they can be shown the record forms 
and the filing system. Sometimes staff members can “stage” an 
interview for the benefit of their guests. Case work agencies worth 
visiting may be any of the following: 


Family Welfare Society (formerly usually called Asso- 
ciated Charities). 

Children’s Aid Society. 

Mother’s Pension Bureau. 

Probation Department. 

Catholic Charities Bureau. 

Jewish Social Service Bureau. 

International Institute. 

Travelers Aid Society. 

Hospital Social Service Department. 

Department of Public Welfare. 


Institutions. Because so many visitors to institutions wax 
sentimental about the “dear children” or the “poor old ladies,” it 
is necessary to discuss very carefully beforehand the purposes of 
the institution to be visited and the general type to which it 
belongs. Attention will naturally be fixed first on the buildings, 
grounds, and furnishings. These should be discussed in terms of 
their specific functions and the adequacy with which they are ful- 
filled. The staff especially should be observed, noting attitudes 
toward “inmates,” conception of the tasks to be performed, back- 
ground, and specific training. The “naturalness” or “artificiality” 
of conditions at the time of the visit merit attention. The arrival 
of visitors inevitably disrupts the institutional regime more or less ; 
but sometimes the personnel will try to “carry on” about as usual, 
while in other cases they are obviously “‘on parade.” Students and 
other visitors are always interested in the patients, wards, or resi- 
dents. They need discriminating advice as to when and how they 
may wisely talk with or about these folk. By no means should the 
visitors treat them like “specimens” in a museum or a zoo. They 
should either pass them by most casually or chat with them quite 
“naturally.” Old people usually like to talk. Prisoners are more 
likely to resent groups of visitors. Patients in hospitals should be 
disturbed as little as possible, especially in hospitals for mental 
cases. Children make quite varied responses. Sometimes they like 
to show off, sometimes they are shy. But always and in all types 
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of institutions there is danger of making the “inmates” painfully 
aware of their situation. Every effort should be made to avoid this. 
In discussing the institution with its staff it is important to cover 
not only such matters as diet, clothing, recreation, medical service, 
discipline, and the like, but also the policies and procedures rela- 
tive to admissions and dismissals, the relation to other social agen- 
cies, and what is known about the “graduates.’”’ Some institution 
heads boast that their wards “like it and want to come back.’ This, 
when true, is not so much evidence of a well managed institution 
as it is of unfortunate experiences before admission. Whether 
visiting an institution or any other kind of social agency one 
should beware of those who claim to be “doing a wonderful work.” 
The range of institutions that may be profitably visited include: 


Children’s Home (“orphanage”). 

Old People’s Home. 

County Farm (“almshouse”’). 

Day Nursery. 

Detention Home. 

Industrial School (for juvenile delinquents). 
Reformatory. 

Prison. 

School for Feebleminded. 

School for Blind or Deaf. 


Group Work Agencies. Many of the suggestions offered un- 
der the two preceding heads apply equally well to group work. 
Here, however, it is profitable to spend considerable time inquiring 
about the area in which the agency operates. If it is a neighborhood 
house or a social settlement, who are the “neighbors’’? Is the popu- 
lation stable or transient? Is it homogeneous or mixed? What is 
the reputation of the area? How did the house come to be located 
there? Is it rendering the services most needed? Is it failing to 
serve any of the important groups in the area? 

In the case of such organizations as Boy Scouts and Campfire 
Girls it will be interesting to make a spot map of the city and see 
whether certain areas are being neglected. If so, try to find out 
why? Also a study of “turn-over” or changing membership is 
worth while. Relations to other social work, civic, and religious 
organizations may also be profitably studied. Do the staff mem- 
bers regard themselves as social workers or not? Just what is 
their conception of their task? 

In group work, as in the other fields, the most important things 
are the intangibles. Hence it is much more profitable to chat with 
staff and persons served, to sit quietly in a corner and watch 
regular activities, than it is to witness pageants. Among agencies 
that may well be contacted are: 
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Neighborhood houses and civic centers. 
Social settlements. 
Playgrounds. 

Boy Scouts. 

Campfire Girls. 

You eA and YW. 
Y. M. H. A. and Y. W. 
Knights of Columbus. 


Cars 
H. A. 


Administration. In visiting any of the agencies mentioned 
heretofore it is possible to learn a good deal about social service 
administration. But certain bits of social machinery have to do 
‘with coordination, supervision, publicity, and financing, rather 
than with direct service to persons and groups. In studying these 
the annual report and the organization chart are especially impor- 
tant. But in addition it is well worth while to arrange interviews 
with staff members who can make the whole “set-up” more real 
and who can answer the many questions which are sure to be 
raised. It is interesting to collect samples of social work publicity 
and discuss them with reference to the variety of appeals they 
make. It will also be instructive to compare the viewpoints of chest 
executives with those of workers in service agencies. Among the 
offices that may well be visited are: ; 


Council of Social Agencies. 
Community Chest. 

State Department of Public Welfare. 
Social Service Exchange. 


Practice Work. The suggestions offered thus far contemplate 
rather brief contacts and superficial acquaintance with social 
workers and their organizations. Sometimes, however, it is possible 
and profitable to initiate the beginner by an extended period of 
actual participation in the activities of some one agency. Of course, 
the student must begin with very simple tasks; but by assuming 
responsibility for definite duties and spending certain hours regu- 
larly in the office he will certainly gain considerable insight into 
the purposes and methods of the organization, its relations to other 
agencies, and its place in the life of the community. Usually such 
regular “field work’’ should not be attempted by college under- 
graduates. They have many conflicting interests; they are im- 
mature; and too often cannot be depended upon for regular 
service. In courses intended to introduce students to social work, 
therefore, arrangements should always be made for observation 
trips and interviews, and but rarely for practice work. 


APPENDIX B 
SELECTED READINGS 


Note 


The selections here listed are not intended as complete bibli- 
ographies, but as samples of materials found useful in interpreting 
social work to undergraduate students. Starred books and articles 
are especially recommended. Supplementary readings for Part it 
have not been listed, since Warner’s own presentation seems 
adequate for the purposes of this book. 


CHAPTER. LE 
Tue BEGINNINGS OF Socr1aL Work. 
Bosanquet, Helen D., Social Work in London. New York: Dutton, 


1914. 
Brandt, Lilian, How Much Shall I Give? New York: Frontier Press, 
1921. 

Breckinridge, Sophonisba P., Public Welfare Administration in the 
United States. Chicago: University of Chicago Press, 1927. 
Folks, Homer, The Care of Destitute, Neglected and Delinquent Chil- 

dren. New York: Macmillan, 1902. 
Herring, Harriet L., “The Beginnings of Industrial Social Work,” 
Social Forces, 5 :317-324, 502-507, 1926-27. 
*Kelso, Robert W., The Science of Public Welfare. New York, Holt, 
1928. 
Lallemand, Leon, Histoire de la Charité. 4 vols. Paris: Picard, 1902- 
1912. 
National Conference of Charities and Correction, Proceedings, 1874- 
1916. 
Nicholls, Sir George, History of the English Poor Law. 2 vols. Lon- 
don, 1854. 
Picht, Werner, Toynbee Hall and the English Settlement Movement. 
London: Bell, 1914. 
*Queen, Stuart A., Social Work in the Light of History. Philadelphia: 
Lippincott, 1922. 
*Spalding, Henry J., Chapters in Social History. Boston: Heath, 1925. 
Watson, Frank D., The Charity Organization Movement in the United 
States. New York: Macmillan, 1922. 
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Webb, Sidney, and Beatrice, English Poor Law History. New York: 
Longmans, Green, 1927. 

Webb, Sidney, and Beatrice (editors), Minority Report of the Poor 
Law Commission. 2 vols. London: Longmans, Green, 1909. 

Woods, R. A., and Kennedy, A. J., The Settlement Horizon. New 
York: Russell Sage Foundation, 1922. 

*Young, Erle F., History of Social Work. Los Angeles: Western Edu- 
cational Service, 1926. 


CHAPTER II. 
SoctaL Work FROM 1893 TO 1928. 


Cannon, Ida J., Social Work in Hospitals. New York: Russell Sage 
Foundation, 1923. 

Cheyney, Alice S., The Nature and Scope of Social Work. New 
York: Amer. Assn. of Social Workers, 1926. 

Cooley, Edwin J., Probation and Delinquency. New York: Nelson, 
1927. 

Davies, ene P., Social Control of the Feebleminded. New York: 
Nat. Com. for Men. Hyg., 1923. 

Dexter, Robert C., Social Adjustment. New York: Knopf, 1927. 

Ford, James, Social Problems and Social Policy. Boston: Ginn, 1923. 

Halbert, L. A., What Is Professional Social Work? Kansas City: 
1923. 

National Conference of Social Work, Proceedings, 1917-1928. 

Norton, William, The Cooperative Movement in Social Work. New 
York: Macmillan, 1927. 

Odencrantz, Louise C., The Social Worker. New York: Harper and 


Bros., 1929. 
*O’Grady, John, Introduction to Social Work. New York: Century, 
1928. 


*Queen, Stuart A., Social Work in the Light of History. Philadelphia : 
Lippincott, 1922. 

Rainwater, Clarence R., The Play Movement in the United States. 
Chicago: University of Chicago Press, 1922. 

Richmond, Mary, Social Diagnosis. New York: Russell Sage Foun- 
dation, 1917. 

Richmond, Mary, What Is Social Case Work? New York: Russell 
Sage Foundation, 1922. 

*Steiner, Jesse F., Community Organization. New York: Century, 


1925. 

*Tufts, James H., Education and Training for Social Work. New 
York: Russell Sage Foundation, 1923. 

Walker, Sydnor H., Social Work and the Training of Social Workers. 
Chapel Hill: University of North Carolina Press, 1928. 

Wood, Arthur E., Community Problems. New York: Century, 1928. 

Wulkop, Elsie, The Social Worker in a Hospital Ward. Boston: 
Houghton Mifflin, 1926. 


Appendix B 579 


Periodicals— 
The Family, monthly, except Aug. and Sept., New York. 
Hospital Social Service, monthly, New York. 
The Compass, monthly, New York. 
Social Service Review, quarterly, Chicago. 
The Survey, semi-monthly, New York. 
Catholic Charities Review, monthly, except July and Aug., Wash- 
ington. 


Jewish Social Service Quarterly, Philadelphia. 


CHARTERS Vik 
SocrtaL MALADJUSTMENTS AND THEIR INTERPRETATION. 
General. 


Palmer, Vivien M., Field Studies in Sociology. Chicago: University 
of Chicago Press, 1928. 

Queen, Stuart A., and Mann, Delbert M., Social Pathology. New 
York: Crowell, 1925. 

Thomas, W. I., and D. S., The Child in America. New York: Knopf, 


1929. 
Wile, Ira S., The Challenge of Childhood. New York: Seltzer, 1925. 


Biology and Medicine. 


Boas, Franz, Child, C. M., and Herrick, C. J., in The Child, The 
Clinic, and the Court, pp. 126-188. New York: New Republic, 


1925. 

Frank, L. K., “The Management of Tensions.” Amer. Jour. Soc., 
33: 705-736, 1928. 

*Jennings, H. S., Prometheus. New York: Dutton, 1925. 

Langdon-Davies, John, The New Age of Faith. New York: Viking 
Press, 1925. 


Economics. 


Chase, Stuart, The Tragedy of Waste. New York: Macmillan, 1925 
Douglas, Paul H., Wages and the Family. Chicago: University of 
Chicago Press, 1925. 

*Gillin, John L., Poverty and Dependency. New York: Century, 1926 

Houghteling, Leila, The Income and Standard of Living of Unskilled 
Laborers in Chicago. Chicago: University of Chicago Press 
1927. 

*Kelso, Robert W., Poverty. New York: Longmans, Green, 1929. 
National Bureau of Economic Research, various publications. 
National Industrial Conference Board, various publications. 
Peixotto, Jessica B., The Control of Poverty. Berkeley: University 

of California Syllabus Series, 1923. 
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Thomas, Dorothy S., Social Consequences of the Business Cycle. New 
York: Knopf, 1927. 
United States Bureau of Labor Statistics, Bulletins. 


Psychology and Psychiatry. 


Burt, Cyril, The Young Delinquent. New York: Appleton, 1925. 

*Davies, Stanley P., Social Control of the Feebleminded. New York: 
Nat. Com. Men. Hyg., 1923. 

*Fishbein, Morris, and White, W. A., Why Men Fail. New York: 
Century, 1928. 

*Healy, William, and others, Reconstructing Behavior in Youth. Chap. 
10. New York: Knopf, 1929. 

*Mental Health Primer. New York: Nat. Com. Men. Hyg., 1926. 

Mental Hygiene. Quarterly magazine. New York. 

Morgan, J. B. B., The Psychology of Abnormal People. New York: 
Longmans, Green, 1928. 

National Conference of Social Work, Division VII. 

National Society for the Study of Education, Twenty-Seventh Year- 
book. Bloomington, Ill.: Public School Publishing Co., 1928. 
Thom, D. A., Everyday Problems of the Everyday Child. New York: 

Appleton, 1927. 
Wembridge, Eleanor R., Other People’s Daughters... Boston: Hough- 
ton, Mifflin, 1926. 


Ss ociology. 


Burgess, Ernest W., “The Interdependence of Sociology and Social 
Work.” Jour. Soc. Forces, 1: 366-370, 1923. 
*Cavan, Ruth Shonle, Suicide. Chicago: University of Chicago Press, 
1928. 
Karpf, M. J., “Development of the Relations Between Sociology and 
Social Work.” Proceedings, Amer. Sociol. Soc., 21 : 213-222, 1927. 
*Lynd, Robert S., and Helen M., Middletown. New York: Harcourt 
Brace, 1929. 
*Mowrer, Ernest R., Family Disorganization. Chicago: University of 
Chicago Press, 1927. 
*Ogburn, W. F., Social Change. New York: Huebsch, 1922. 
*Park, Robert E., and Miller, H. A., Old World Traits Transplanted. 
New York: Harpers, 1921. 
*Steiner, Jesse F., The American Community in Action. New York: 
Holt, 1928. 
*Thomas, W. I., and Znaniecki, Florian, The Polish Peasant in Europe 
and America. New York: Knopf, 1927. 
*Thrasher, Frederic, The Gang. Chicago: University of Chicago Press, 


1927. 
*Zorbaugh, Harvey W., The Gold Coast and the Slum. Chicago: Uni- 
versity of Chicago Press, 1929. 
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CHAPTER XVII. 
THE MENTAL HyGiene MovEMENT. 


General. 


Bossard, James H. S., Problems of Social Well-Being. New York: 
Harper and Bros., 1927. 
Burnham, W. H., The Normal Mind. New York: D. Appleton and 
Company, 1923. 
- Mental Hygiene (magazine), and the Mental Hygiene Bulletin. 
nares of the National Conference of Social Work, Division 
*Williams, Frankwood E., et al., Social Aspects of Mental Hygiene. 
New Haven: Yale University Press, 1925. 


History of Mental Hygiene. 


Beers, Clifford W., The Mental Hygiene Movement. New York: 
Doubleday, Page and Co., 1923. Quoted from the revised edition 
of The Mind That Found Itself. 

Emerson, C. P., “The Next Step in the Mental Hygiene Movement.” 
Mental Hygiene, 6: 257-262, 1922. 

Hart, J. K., “The Fortwitous Present.” Survey, 53: 535-538, 1925- 

Komora, P. O., “The History and Development of the National Com- 
mittee for Mental Hygiene.” Welfare Magazine, 19: 163-168, 
1928. 

Stevenson, G. S., “The Mental Hygiene Movement.” Mental Health 
Bulletin, Illinois Society for Mental Hygiene, 6: 1-3, October, 


1927. 
*Winslow, C. E. A., “Fwenty Years of Mental Hygiene.” Mental Hy- 
giene, 12: 504-515, 1928. 


Definition and Principles of Mental Hygiene. 


Abbott, E. Stanley, “What Is Mental Hygiene? A Defimition and an 
Outline.” American Journal of Psychiatry, 4: 261-284, 1924. 
Bossard, James H. S., Problems of Social Well-Being. New York: 

Harper and Bros., 1927. Chap. 25, “Problems of Mental Hy- 
giene,” pp. 553-580. 
Burnham, W. H., The Normal Mind. New York: D. Appleton and 
Company, 1923. Chap. 20. 
Burnham, W. H., et al., A Mental Hygiene Primer. Mass. Society 
for Mental Hygiene, Publication No. 42, 1925. (Out of print.) 
*Campbell, Charles MacFie, A Present Day Conception of Mental 
Disorders. Cambridge: Harvard Univ. Press, 1925. 
Durea, Mervin A., “The Province and Scope of Mental Hygiene.” 
Journal of Abnor. and Soc. Psy., 22: 182-193, 1927. 
*Hart, Bernard, Psychopathology: Its Development and Its Place in 
Medicine. New York: Macmillan Company, 1927. 
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Co. 1007. 
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*Beers, Clifford W., The Mind That Found Itself. New York: Double- 
day, Page and Co. Revised edition, 1923. 
Hillyer, Jane, Reluctantly Told. New York: 1926. Autobiography of 
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*Pressey, S. L., and L. C., Mental Abnormality and Deficiency. New 
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Feeblemindedness. 


Berry, Chas. S., “The Case for the Mentally Retarded.” Mental Hy- 
giene, 9: 725-735, 1925. 

Cornell, Ethel L., “Function of the Special Class in the Public 
School.” Mental Hygiene, 9: 556-561, 1925. 
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Poor law, Elizabethan, 17-19 

Poor law unions, 137 

Poverty, causes of, 41-56 

Prison reform, see Prisons 

Prisons, social work in prisons and 
reformatories, 436-455; typical in- 
stitutions, 436-442; historical back- 
ground, 442-444; number of pris- 
oners, 444-445; equipment, 445- 
446; admission, 446-448 ; discipline, 
448-449 ; activities, 449-453; prepa- 
ration for discharge, 453-454; con- 
clusions, 454-455 
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Private charities, see Charities 

Probation and parole, 357-374; his- 
tory, 357-359; illustrative case, 
359-362; preliminary study of of- 
fenders, 362-364; executive tests 
of probation officer, 364-365; per- 
sonal contacts, 365-367; organiza- 
tion of probation, 367-368; parole, 
369-372; results, 372-374 

Problems, methods of studying so- 
cial, 221 

Profession of social work, 554-571; 
types of, 554-556; is social work 
a profession?, 557-559; profes- 
sional spirit, 559-563; schools, 563- 
568; professional organization and 
recognition, 568-571 

Promotion and publicity, 501-518; 
Wisconsin Better Cities Contest, 
501-504 ; does social work need pub- 
licity?, 504-506; publicity in the 
past, 506-508; professional stand- 
ards, 508-513; mediums, 513-514; 
programs and campaigns, 514-517; 
promotion as a professional field, 
517-518 

Psychiatric social work, see ‘Mental 
hygiene 

Public charities, see Charities 

Public welfare boards, 531-535 

Publicity, see Promotion 
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Recording, case, see case work 

Recreation, commercial, 484 

Recreation and group work, 477- 
500; case material, 477-482; need 
for a program of, 483-485; play- 
ground and recreation movement, 
485-489; community centers, 489- 
491; clubs and organized grounds, 
491-494; parks and playgrounds, 
494-496; recreation and the city, 
496-499; recreation as a form of 
social work, 499-500 

Relief, indiscriminate, 116-117; place 
of, 290-293 

Research, social, 22: 
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School center, the 463, 464, 468- 
469; see Community 

Schools of social work, 563-568 

Settlement, definition of the, 24; de- 
velopment in the United States, 
28-29, 461, 462, 467-468, 470 
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Sick, the destitute, 142-151; expendi- 
tures for medical charities, 143; 
hospital care, 143-146; dispensa- 
ries, 146-148; nursing, 148-151 

Societies for the improvement of the 
condition of the poor, 204 

Social work, defined, 3-5; stages in 
development of, 5-6; simple neigh- 
borliness, 6-9; mutual aid organ- 
ized, 9-12; assistance to strangers, 
12-14; the police power, 14-16; the 
poor law, 16-20; middle-class hu- 
manitarianism, 20-24; professional 
stage, 25-38; social work in the 
‘nineties contrasted with that in 
the ’twenties, 25-41; social work 
in industry, 27, 375-305; in pris- 
ons, 27, 436-455; in hospitals, 30, 
343-356; psychiatric, 30, 257-260; 
professional standards, 37-38; 
schools of, 37, 563-568; research 
in, 38; contemporary social work, 
217-571; the sciences and social 
work, 217-221; mental hygiene and 
social work, 241-260; group and 
community work, 456-501; finan- 
cing social work, 536-553; as a 
profession, 554-571 

Sociology, 221 

Statistical method, 221, 223-228 

Sterilization laws, 218, 255 

Subsidies, see Endowments 

Supervision, see Coordination 

Survey, the social, 222, 232-234; see 
also Pittsburgh, Cleveland, Spring- 
field, Buffalo and other cities 
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Taxation as means of supporting 
welfare work, 552-553 

Training for social work, 37-38, 
563-568 
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Unemployed and homeless poor, the, 
113-122; relief of, 113-114; “pass- 
ing on,” 114-116; imprisonment of, 
116; indiscriminate relief, 116-117; 
improved methods, 117-122 

Unemployment relief, 390 
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Visiting teacher, the, 30, 333-336 
Vocational guidance, 387-389 
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Welfare work, family, 281-298; il- 
lustrative case, 281-287; philoso- 
phy of, 287-290; place of relief, 
290-293; agencies involved, 293- 
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296; inter-agency relations, 296- 
208 
Workhouse, see Poorhouse 
Workhouse test, the, 18 
Workman’s compensation, 
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Campbell, Dr. Macfie, 253 
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Cleveland Associated Charities, 291 
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Fernald, Walter E., school, 256 
Flexner, Abraham, 557 
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Gilchrist, Anna T., 13 
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Hurlin, Ralph G., 290, 559 


I 


Illinois, 196, 197 

Illinois Children’s Home and Aid 
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359, 525 

National Recreation School, 499, 568 

National Social Work Council, 528 

National Society for the Prevention 
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sociation, 201, 315 

New York State Probation Com- 
mission, 372 

New York School of Social Work, 
329, 330, 340, 564, 565, 567 

Nicholls, Sir George, 16, 17, 174 
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Individual Case Studies 


Mrs. “A,” involving the parole of a 
psychopathic patient and illustrat- 
ing the technique of the interview, 
275-278 

The Brown family, 
problem, 261-266 

Daniels, Roy, a case of dependency, 
300-305 

John, a problem in mental hygiene, 
child guidance, adolescent malad- 
justment, and school failure, 241- 
246 

MacAllister, Bruce, a case of malad- 
justment involving child guidance, 
319-325 

A psychopathic employee, 391-392 

Rooney, Martin, and family, a case 
of pauperism, 69-71 

Szwydky, Anna, a problem in medi- 
cal social work, 345-349 

The Walters family, a problem in 
relief, 281-287 

Wood, George, involving delinquency 
and probation, 359-262 
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Institutional Case Studies 


Boys Vocational School, Lansing, 
Michigan, 441-442 
Bridgeport, Connecticut, Almshouse, 


425 

California Homes for the Aged, 415- 
419 

Connecticut State Prison, 437-438 

Homewood Terrace, for Hebrew Or- 
phans, 397-402 


Kalamazoo Home for the Aged, 419- 


421 

New Castle County (Delaware) 
Workhouse, 439 

Whittier State School (California), 
440 


Case Study of Industrial 
Welfare Work 


Kalamazoo Stationary Company 
Welfare Department, 375-376 
Community Case Study 


Roxbury: From Village Homo- 
geneity to Urban Heterogeneity, 
458-461 


Recreation and Group Work Cases 
A women’s club, 477-480 


Kalamazoo Recreation Department, 
480-482 


A Case Study in Agency 
Coordination 
The X family of immigrants, 518 
Case Study in Publicity and 
Promotion 


The Wisconsin Better Cities Con- 
test, 501-504 
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